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ROYAL WARRANTS. 


GEORGE R.I. 

George the Sixth, by the Grace of God, of Great Britain, 
Ireland and the British Dominions beyond the Seas, KING, 
Defender of the Faith, to 

Our Right Trusty and Well-beloved Counsellor Sir Montague 
Barlow, Baronet, Knight Commajider of Our Most Excellent 
Order of the British Empire, Doctor of Laws : 

Our Trusty and Well-beloved:— ;j 

Sir William Arthur Robinson, Knight Grand Cross of Our 
Most Honourable Order of the Bath, Commander of Our Most 
Excellent Order of the British Empire; 

Sir Francis L’Estrange Joseph, Knight Commander of Our 
Most Excellent Order of the British Empire; 

Sir William Edward Whyte, Knight, Officer of Our Most 
Excellent Order of the British Empire, Fellow of the Royal 
Society of Edinburgh; 

Leslie Patrick Abercrombie, Esquire, Master of Arts, Fellow 
of the Royal Institute of British Architects, Professor of Town 
Planning in the University of London; 

Ernest Bevin, Esquire; 

Francis D’Arcy Cooper, Esquire; 

Hermione, wife of William Lionel Hichens, Esquire, upon 
whom has been conferred the Decoration of the Second Class of 
the Royal Red Cross; 

Margaret NeviUe, wife of Archibald Vivian Hill, Esquire; 

John Harry Jones, Esquire, Master of Arts, Professor of 
Economics and Head of the Commerce Department of the 
University of Leeds; 

George Parker Morris, Esquire, Bachelor of Laws; 

Sydney Arthur Smith, Esquire, Fellow of the Chartered 
Surveyors' Institution, Fellow of the Auctioneers’ Institute; and 

George Walker Thomson, Esquire, 

Greeting ! 

Whereas We have deemea ir expeoiem mar a Commission 
should forthwith issue to inquire into the causes which have 
influenced the present geographical distribution of the industrial 
population of Great Britain and the probable ^rection of ^y 
change in that distribution in the future; to consider what social, 
economic or strategical disadvantages arise from the concentra- 
tion of industries or of the industrial population in large towns 
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or in particular areas of the country; and to report what 
remedial measures if any should be taken in the national 
interest: 

Now know Ye that We, reposing great trust and confidence 
in your knowledge and ability, have authorized and appointed, 
and do by these Presents authorize and appoint you file said 
Sir Montague Barlow (Chairman); Sir William Arthur 
Robinson; Sir Francis L'Estrange Joseph; Sir William Edward 
Wh3d:e; Leslie Patrick Abejcrombie; Ernest Bevin; Francis 
D’Arcy Cooper; Hermione Hichens; Marp;aret Ne'^^e Hill ; 
John Harry Jones; George Parker Morris; Sydney Arthur 
Smith and George Walker Thomson to be Our Commissioners 
for the purposes of the said inquiry: 

And for the better effecting the purposes of this Our Com- 
mission, We do by these Presents give and grant unto you, or 
any three or more of you, full power ^to can before you such 
persons as you shall judge likely to afford you any information 
upon the subject of this Our Commission; to call for information 
in writing; and also to call for, have access to, and examine 
all such books, documents, registers and records as may afford 
you the fullest information on the subject, and to enquire of 
and concerning the premises by all other lawful ways and means 
whatsoever; 

And We do by these Presents authorize and empower you, 
or any one or more of you, at the request of the Chairman, 
to visit and inspect personally such places as you may deem 
it expedient so to inspect for the more effectual canying out 
of the purposes aforesaid : 

And We do by these Presents will and ordain that this Our 
Commission shall continue in full force and virtue, and that 
you, Our said Commissioners, or any three or more of you, may 
from time to time jjroceed in the execution thereof, and of 
every matter and thing therein contained, although the same 
be not continued from time to time by adjournment: 

And We do further ordain that you have liberty to report 
your proceedings under this Our Commission from time to time 
if you shall ju^e it expedient so to do ; 

And Our further Will and Pleasure is that you do, with as 
little delay as possible, report to Us your opinion upon the 
matters herein submitted for your consideration. 

Given at Our Court at Holyroodhouse the eighth day of 
July, one thousand nine hundred and thirty-seven; in the 
First year of Our Reign. 


By His Majesty’s Command. 
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GEORGE R.I. 

George the Sixth, by the Grace of God, of Great Britain, 
Ireland and the British Dominions beyond the Seas, KING, 
Defender of the Faith, to Our Trusty and Well-beloved 
Herbert Henry Elvin, Esquire, 

Greeting ! 

Whereas We did by Warrant under Our Royal Sign Manual 
bearing date the eighth day of July^ one thousand nine hundred 
and thirty-seven appoint Commissioners to inquire into the 
causes wMch have influenced the present geographical distribu- 
tion of the industrial population of Great Bntein and the pro- 
bable direction of any change in that distribution in the future; 
to consider what social,* economic or strategical disadv^intages 
arise from the concentration of industries or of the industrial 
population in large towns or in particular areas of the country; 
and to report what remedial measures if any should be taken 
in the national interest: 

And whereas a vacancy has been caused in the body of 
Commissioners appointed as aforesaid by the resignation of 
Our Trusty and Well-beloved Ernest Bevin, Esquire : 

Now know Ye that We reposing great confidence in your 
knowledge and ability do by these Presents appoint you the 
said Herbert Henry Elvin to be a Commissioner for the purposes 
aforesaid, in the room of the said Ernest Bevin. 


Given at Our Court at Saint James’s the twenty^third 
day of June, 1938; In the Second Year of Our Reign. 


By His Majesty’s Command, 
Samuel Hoare. 



Note . — ^This ^Report war completed in August, 1939, but, 
owing to the outbreak of war with Germany, it was not possible 
to have it printed and signed until December, 1939. This fact 
should be borne in mind in reading the Report; for example, 
“ the war ” frequently mentioned in the Report means the war 
of 1914-1918. 


The total expenditure incurred by the Royal Commission up 
to the date of the printing of this Report is estimated at approxi- 
mately fyiofiz'j os. od. of which *360 os. od. represents the 
estimated cost of printing this Report. A sum of £845 os. od. 
has already been recovered by the sale of the Mmutes of 
Evidence. 




ROYAL COMMISSION ON THE DISTRIBUTION 
OF THE INDUSTRIAL POPULATION 


REPORT 

To The King's Most Excellent Majesty. 

May it please Your Majesty, 

0 

We, the undersigned Commissioners appoiQted under Your 
Majesty’s Royal Warrants of the 8th July, 1937, and the 23rd 
June, 1938, 

•"to inquire into the causco „hich have influenced Ihe 
present geographical distribution of the industrial population 
of Great Britain and the probable direction of any change 
in that distribution* in the future; to consider whajt social, 
economic or strategical disadvantages arise from the con- 
centration of industries or of the industrial population in 
large towns or in particular areas of the country; and to 
report what remedial measures if any should be taken in 
the national interest,” 

humbly beg leave to submit our Report. 

1. An inquiry of the nature and scope of that entrusted to 
us necessarily involved the collection of a large body of evi- 
dence. We have held 29 public meetings at which oral evi- 
dence was received from or on behalf of 50 bodies or persons, 
and we have received written evidence from a further 72 bodies 
or persons. A list of these, together with the names of those 
who tendered oral evidence is given in Appendix I. In addition, 
at our invitation Sir Harriss Firth and Mr. Gerald Eve, Pro- 
fessors C. B. Fawcett, P. Sargant Florence, N. F. Hall and 
A. C. Pigou and Messrs. H. Campion and S. R. Dennison of 
the Manchester University, have been good enough to supply 
us with valuable memoranda upon certain aspects of our 
problem, and we desire to express our grateful thanks for the 
skilled assistance they have rendered. 

2. With few exceptions, the oral evidence tendered at the 
Commission’s public meetings has' been printed and published 
by Your Majesty’s Stationery Office. Cerffiin other evidence 
which has been submitted to the Commission will be printed 
and published in a separate volume. 


Note — References in footnotes relate, except where the nature of the 
particular reference otherwise indicates, to the e\ idence submitted to the 
Commission References marked * are to evidence which has not yet been 
published but will be published m due course 
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3. It has been our good fortune to receive full and unstinted 
help from all those to whom we have turned for evidence or 
other assistance on the subject of our inquiry and we wish to 
place on record our keen sense of indebtedness to all who have 
assisted us by furnishing evidence, or in other ways, and to 
extend to them our warm thanks for the help they have so 
readily and generously given to us. 

4. At an early stage of our inquiry we were to our regret 
deprived of the services of Mr: Ernest Bevin who, on the ground 
that he found himself unable to give as much time as he would 
wish to the Commission’s work, felt impelled to tender his 
resignation from the Commission. Your Majesty was pleased to 
appoint Mr. H. H. Elvin to fill the vacancy thus created in* our 
ranks. 
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PREFACE. 

5. It is material, by way*of preface, to bear in mind the 
circumstances attending the appointment of the Royal Com- 
mission. Sir Malcolm Stewart, then Commissioner for the 
Special Areas (England and Wales), in the introduction to his 
Third Report published in 1936,^ examined various aspects 
of the unemplo5nnent problem ; compulsory location of industry 
was, he said, advocated by som& as a sure cure for unemploy- 
ment, but in his view this would be “ unnecessary and dan- 
gerous ” and certain, under present conditions, to cause 
" dislocation, not to say chaos . . . “ Economic considera- 
tions must in the mam determine the location of indus^ 

At the same time, while deprecating the compulsory location of 
industry, he drew attention to the danger involved in the con- 
tinued haphazard growth of a vast industrial and commeraal 
centre such as the Metropolis, tire macrocosm of London was 
spreading with alarming rapi^ty, much of its growth was not 
based on strictly economic factors, and a considerable propor- 
tion of the industrial production in the Metropolis need not of 
necessity be carried on there at all. While Government was 
not, in his view, justified in using compulsion to dictate to 
industry where it should go, was there not, he asked, good 
groimd under certain circumstances for directing where it should 
not go ? 

6. The Commissioner concluded by recommending: — 

Firstly, that an embargo should, subject to certain exemp- 
tions, be placed on further factory construction in the 
Greater London area; such exemptions would probably 
include small manufacturers, the distributive industries, 
retail trades and public utilily undertakings, and also the 
manufacture of any particular product mat could only 
be carried on successfully in that area. This embargo would 
involve the exercise of Government control over the Greater 
London area together with a system of licensing for new, 
and for the extension of existing, factories. It was true that 
this would not increase the volume of production but it 
would secure a better national distribution of industrial 
activity, and the Special Ar^as would benefit by obtaining 
a share of the diverted development.* (This view was 
supported by Sir Malcolm Stewart’s successor in his Report 
for the year ended 30th September 1938.®) 

Secondly, that the State should provide definite 
“ Inducements ”, financial in character, with a view to 


^ Cmd. 5303, p. 6 et seq and App. I, p 165 
» Cmd. 5303, p. 9. 

» Cmd. 5896, p. 3. 
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attracting industrialists to the Special Areas. These induce- 
ments were to take the shape of relief from income tax in 
certain cases, relief from aU.local rates, and the grant of 
long-term loans at a low rate of interest, and they were 
to be available over a limited period of years. 

7. Within a month from the date of issue, the Report came 
up for discussion in the House of Commons, and Mr. Neville 
Chamberlain, then Chancellor of the Exchequer, in the course 
of the Debate made it clear thdt the Government took the Report 
seriously and intended to give a thorough and open minded 
examination to all its proposals.* 

With regard to the recommendation that further factorj' -ex- 
tension in Greater London should be subject to some sort of 
control, the Chancellor said there was not anything very revolu- 
tionary in that, because it was really only an extension of a 
practice '(common in town planning schemes in the case of 
a built-up area) to lay down that in a part of that area no 
new factory should be erected. 

But at the same time he drew attention to the fact that, even 
if new factories were excluded from London, it by no means 
followed that they would forthwith spring up, say, in South 
Wales. This led to the conclusion that it would not be sufficient 
to consider the problem of Greater London by itself; it might be 
necessary to carry the inquiry beyond the Metropolis; and in 
conclusion the Chancellor gave the assurance that, though the 
wider issue was a “ biggish proposition " yet it was one that 
required examination, “ and, therefore, that examination it will 
have ”. 

8. The subject was again considered the next day on a private 
member’s motion that steps should be taken to prevent further 
industrial concentration around London by diverting new under- 
takings to the Special Areas. Mr. (now Lord) Runciman, the 
President of tiae Board of Trade, in winding up the Debate for 
the Government, said he realised that in every section of the 
House there was strong sympathy with the objects the mover 
had in view, and the Government welcomed every contribution 
toward the solution of the difficult problems involved in the 
motion; he made it clear that the Government were unable to 
accept the principle of compulsory location but subject to that 
proviso and on the understanding that it was the spirit rather 
ffian the letter of the motion whicffi was involved he agreed to 
accept the motion without a Division.® 

* Debate on the Expinng Laws Continuance Bill, Nov. 17th, 1936, Hansard, 
col. 1595. 

‘ Hansard, i8th Nov , 1936, cols 1859-1860 
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g. On ^th March, 1937, the Minister of Labour in announcing 
the intention of the Government to appoint a Royal Commission, 
used these words; — , 

“ The Commissioner has called attention to the fact of &e 
excessive growth of London, and has expressed the opinion 
that further extension of industry in Greater London should 
be controlled, as a means of securing more even distribution 
of production, in which, he hopes, the Special Areas will 
share. This extension is occurring, not merely in London, 
but in other great cities, and it'gives rise to-grave problems, 
not merely of industry, but of health, communications, 
vulnerabihty from the air, and other problems that go far 
beyond the issue raised by Sir Malcolm Stewart. The 
Gtovemment feel that these wider issues deserve authori- 
tative and comprehensive study, and they propose to 
appoint a Royal Commission for this purpose.’" 

• 

10. On the 7th July, 1937, Mr. Chamberlain, as Prime 
Minister, announced the constitution of the present Royal Com- 
mission. Questioned as to the Terms of Reference, the Prime 
Minister indicated that in his view the location of industry was 
directly covered by them,^ and, to the suggestion that the Com- 
mission was announced as part of &e programme to deal with 
the depressed areas, the Prime Minister replied that he was 
unable to accept that view of the Commission, which embraced 
much wider questions although no doubt it had a bearing on the 
depressed areas : it was talcing altogether too narrow a view of 
the importance of the matter to associate the Commission merely 
with me depressed areas. 

Terms of Reference. 

11. The Co mmissi on’s Terms of Reference fall naturally into 
three sections: — 

Section I. 

Causes of die present distribution of the industrial popu- 
lation and the probable direction of any change in that dis- 
tribution in the future. 

Section II. 

Social, economic or strategical Disadvantages of 
concentration. 

Section III. 

Remedial measures, if any, to be taken in the national 
interest. 

• Hansard, gth Marcli, 1937. cols 1026-27 
’’ Hansard. 7th July, 1937, col 342. 
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12. Section I : — 

(а) Causes which have influenced the jpresent distribu- 
tion of the industrial population, together with 

(б) The probable direction of any change in that dis- 
tribution in the future. 

Under this section of the Terms of Reference it is only the 
“ industrial population ” that is referred to, whUe under the next 
section it is me " concentration of industries or of the industrial 
population ” that has to be considered. It is not necessary to 
debate whether industry tends to follow population or population 
industry; in fact there is no difficulty in instancing examples 
eiffier way. For the present purpose it is sufficient to say that ffie 
distinction between industry and the industrial population , does 
not present serious difficulties; it is impossible to contemplate 
one without the other, and factors which have proved material in 
the distribution of industry can, generally speaking, hardly fail 
to havediad a material effect also on the 'distribution of the indus- 
trial population concerned. 

It is, however, important to note two points. First, no 
limit is placed on the period during which the causes must 
be taken to have been in operation. Secondly, as indicated 
above, the circumstances leading up to the appointment of the 
Com mi ssion pointed to the great industrial concentrations, par- 
ticularly the Metropohs, as the main objectives of the inquiry; 
though no mention of such concentrations occurs in Section I 
of the Terms of Reference, they clearly must be borne in mind, 
and the causes of the concentrations, as well as of the distri- 
bution of the industrial population generally, must, therefore, 
be examined. For these big concentrations a term, " Conurba- 
tion ”, is now often used. It apparently owes its origin to 
Professor Patrick Geddes, who wrote many well-known works 
on Town Planning during the first quarter of the present 
century. He uses it, but without any precise definition, to in- 
dicate what he calls “ city-regions ”, or ” town aggregates ”,‘ 
such as Greater London, but his use of the term is a wide 
one; he would, for instance, include Liverpool and Manchester 
and the Lancashire millions generally in a single conurbation 
which he christens “ Lancaston ”.® Professor C. B. Fawcett 
defines a conurbation as “an area occupied by a continuous 
series of dwellings, factoiies and other buildings .... whidi 
are not separated from each other by lural land ”.“ This de- 
finition seems to place too much emphasis on bricks and mortar 
as constituting the link: while in many cases it may be an 
adequate definition, in others a better test would seem to be 
how far out from a given centre does industry or the indus- 
trial population look to that centre as essential to its life and 
as the focus of its business activities. In this sense. Park 
Royal and Waltham Abbey (both in the Metropolitan Police 
District, i.e., in ffie area commonly known as Greater London) 

® Cities m Evolu'hon, 1915, p. 34. 
f. ® Geographical Journal, Feb., 1932, p. 100, 
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are clearly part of the London conurbation; possibly places 
like Slough and Stevenage, while more distant from the centre 
and outside Greater London should also for some purposes be 
regarded as falling within the London conurbation. Similar 
considerations apply to Manchester and some of the urban units 
surrounding it.^" In any case the term is now frequently used 
vwthout too precise definition, and if, in any given case, a pre- 
cise definition is necessary, the municipal areas to be included 
should be enumerated. 

13. Section II involves coiisideration « of the social, 
economic and strategical disadvantages of the concentra- 
tion of industries or of the industrim population in large 
tov^ or particular areas of the country. Disadvantages 
carniot be properly evaluated imless any accompan37ing advan- 
tages are also taken into account. The social and economic 
factors are in due course dealt with in this Report as far as. 
possible separately but they tend to overlap. With regard 
to the strategical issue, much of the evidence submitted to 
the Commission was naturally confidential in character, and 
in the public interest cannot be disclosed, but we have borne 
such evidence in mind in drafting our Report and framing our 
Recommendations . 

14. Section III directs the Commission to report what 
remedial measures, if any, should be taken, in the national 
interest. The Terms of Reference do not state specifically to 
what the remedial measures are to apply; whether, for instance, 
they are to be confined to the disadvantages indicated under 
Section II, or are to include, say, the probable direction of any 
change under Section I: in other words, should remedial 
measures be limited to the disadvantages of concentration of in- 
dustries or of the industrial population in the big cities and in the 
Greater London area, or should they also embrace one marked 
change of distribution which is emphasized frequently through- 
out the evidence, viz., the drift of industrial population to the 
South Eastern counties of England? The Report, while in no 
way attempting to enlarge the scope of the Commission, en- 
deavours to give due consideration to any remedial proposals 
germane to the inquiry. 

15. The three sections of the Terms of Reference, as set 
out above, are dealt with respectively in Part I, paragraphs 41 
to 105, Part II, paragraphs 106 to 217, and' Part IV, para- 
graphs 387 to 432, of this Report. In addition, a number of 
topics which do not naturally fall within any one section of the 
Terms of Reference, but which are relevant to the Commission’s 
inquiry, are dealt with in Part III of the Report, paragraphs 218 
to 386. It is necessary first, however, to consider several broad 
issues which underlie the whole inquiry and, therefore, require 
some preliminaty examination; these are dealt with in the 
Introduction which follows. 


Manchester, p. 799, Q. 6647. 
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INTRODUCTION. 

SCOPE AND IMPORTANCE OF THE INQUIRY. 

The National Aspect . 

16. The Commission’s inquiry ranges over wide fields, anc 
embraces issues of vital moment for the hfe of the nation to-day 
and during the coming years. The concentration of population 
m the great towns, especially since the Industrial Revolution 
of more than a century ago, has been marked by a disastrous 
harvest of slums, sickness, stunted population and human 
misery from which the nation suffered in Mid-Victorian 
years, and continues, though fortunately to a much leper 
extent, to suffer to-day. Are these vast concentrations 
a necessary feature of our commercial and industrial life 
from the point of view of economic prosperity? If so, 
must they continue to be a menace t6 the health and well- 
being of the people ? Do they constitute a danger to national 
defence? These questions probe to the roots of national exist- 
ence. The growth of the great urban centres — Birmingham, 
Liverpool, Manchester, Glasgow, and above all, London — ^has 
long aroused public anxiety and that anxiety has deepened 
during recent years. 

17. It is half a century since Charles Booth launched his 
pioneer inquiry into London Life and Labour. He stated 
that his object was to “ attempt to show the numerical relation 
which poverty, misery and depravity bear to regular earnings 
and comparative comfort ”, It is no exaggeration to say that 
Booth, by the methods he adopted and the results he achieved, 
made an epoch in the science of social investigation. “ 

18. After the war the objects of Booth’s original re- 
searches again came under review and a group of distin- 
guished economists under the direction of Sir Hubert Llewellyn 
Smith, and centering largely round the London School of 
Economics, renewed the investigation into the problems of 
London’s area and population, wages and hours of labour, over- 
crowding, travel and mobility, health, industries, amenities and 
recreation. 

19. Similar careful examination of the local problems of urban 
growth, of the difficulties entailed and the dangers to be faced, 
has been conducted in recent years in various parts of the 
country, and the universities and their professional staffs have 
taken up this work of industrial and social investigation with 
enthusiasm. 


The inquiry commenced in 1886 ; the first volume, dealmg solely with 
East London poverty, appeared m 1889. 
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20. Nor has the investigation of possible improvements lagged 
far behind. Only a few years after Booth had brought out 
his London Life and Labouf, Ebenezer Howard published 
his Garden Cities of To-morrow, a book which has inspired his 
successors not only in this but in other countries. In Great 
Britain, Howard’s ideals find to-day corporate expression in 
the activities of such bodies as the Garden Cities and Town 
Planning Association, the Town Planning Institute, the Council 
for the Preservation of Rural England, and of similar bodies in 
Scotland. 

21. To Cowper’s aphorism “ God made the country, man 
made the Town ”, the cynic added, “ and the Devil made the 
slum ”. Economists and town planners have fought side by 
side for the last half century to make of England, if not the 
New Jerusalem of Blake’s poem, at any rate a fairer and a 
sweeter country. Nor Ijias their persistent propaganda lacked 
practical result, for two Garden Cities definitely embodying 
Howard’s ideals have come to life — Letchworth in 1903, and 
Welwyn in 1920. It is, however, only fair to bear in mind that 
many enthusiasts, while rightly emphasising the evils of slums 
and overcrowding, have hardly given sufficient attention to the 
concurrent risks ot under-employment and malnutrition.^® 

22. The great municipahties of Liverpool and Manchester in 
their search for the right solution of the urgent problems of 
slum clearance and rehousing, when laying out their suburban 
communities of Speke and Wythenshawe, followed, though 
with some deviations, along the line-s which Howard was ihe 
first to indicate. 

23. Parliament, too, has not failed to respond to the demand 
for better housing conditions for the people, for the abolition 
of slums and overcrowding, and for wiser foresight to obviate 
similar evils in the years ahead. In addition to the numerous 
Housing Acts which have been a persistent feature of Parlia- 
mentary activity since the war, the policy of planning has been 
the subject of legislation for over a quarter of a century— from 
the Town Planning Act of 1909, to the codifying Act of 1925, 
and the Town and Country Planning Act of 1932. These Acts, 
as their titles indicate, and as Ebenezer Howard had done, took 
the town and the evils of town growth as the starting point for 
inquiry; this was natural because it was the danger resulting 
from congested and insanitary urban areas that had first aroused 
anxiety and stimulated investigation. Before long, however, 
it became apparent that the ambit of inquiry must be enlarged. 
The earlier Acts enabled planning authorities to plan any land 
in or near their districts which was in course of development 

Registrax-General, (E. and W ), p. 924, par. 38, and p. 928. par. .ss 




10 

or likely to be used for building purposes, but modern improve- • 
ments in transport and communications vastly enlarged the 
area of country exposed to the probability of development. 
Criticism made itself heard that a wider region than that adjacent 
to the town must be brought under examination; and, further, 
that the built-up part of the town should come within the purview 
of planning. The Town and Country Planning Act of 1932 gave 
expression to' this wider outlook by bringing both the country- 
side and the built-up cores of town within the scope of statutory 
pl anning , and reinforced it bj^ providing that where two or more 
local authorities or county councils desired to act jointly in the 
preparation of a scheme, t^y might combine by appointing a 
joint committee out of their respective bodies; and a scheme 
made by such a joint committee became a regional scheme. 

24. But legislation has not yet proceeded so far as to deal 
with the problem of plaiming from a national standpoint; there 
is no dh^ imposed on any authority or Government Depart- 
ment to view the country as a whole and to consider the prob- 
lems of industrial, commercial, and urban growth in the light 
of the needs of the entire population. The appointment, ttiere- 
fore, of the present Couuuission marks an important step for- 
ward. The evils attendant on haphazard and ill-regulated 
town growth were first brought under observation; then similar 
dcingers when prevalent over wider areas or regions; now the 
investigation is extended to Great Britain as a whole. The 
Causes, Probable Direction of Change and Disadvantages men- 
tioned in Ihe Terms of Reference are clearly not concerned 
with separate localities or local authorities, but with England, 
Scotland and Wales collectively: and the Remedial Measures 
to be considered are expressly required to be in the national 
interest. 


The World Phenomenon of Urbanisation. 

25. Two outstanding features of population growth have 
marked the last couple of centuries. The first has been the 
astonishing expansion ofthe nations of the Western civilisation. 
It is stated that at the present time peoples of European origin 
number approximately 625 millions, constituting about one- 
third of ihe human race. It is not clear how many people of 
European descent there were in 1800, of what proportion of fee 
world’s population they then constituted, but feere is authority 
for fee estimate feat fee increase in their number since 1800 has 
amounted to about 400 millions, while that of all the rest of 
fee world has probably not been more them 200 or 300 millions. 
This clearly is a very remarkable expansion.^* 


Town and Country Planning Act, 1932, Sec. 3 (i). 

Warren S. Thompson, Population Problems, 1930- P- 220. 


II 


26. The death rate in Great Britain in the eighteenth century 
prior to the Industrial Revolution was undoubtedly high.” 
In London it was probably as high as 50 per 1,000 in 1750, 
and it was still over 30 per 1,000 in 1800. In the smaller 
towns and rural districts of England there was a considerably 
lower death rate than in London and some of the other larger 
places, but, even so, it was probably not less than 35 per 1,000 
m the middle of the eighteenth century for the whole of 
England. By 1800, it had fallen to between 25 ^d 30, leav- 
ing a considerable margin as compared widi tiie birth rate even 
if that did not exceed 35 as may well have been the case, and 
when the second and mird censuses had been taken (i8ii-2x) 
the flood of new life had popularised the phrase, a “ redundant 
population”." This decline of the dea& rate was largely 
attributable to the Industrial Revolution itself : that Revolu- 
tion*' removed two great positive checks which had been opera- 
tive in greater or less degree until that time, iiamely, inadequate 
subsistence and the heavy incidence of disease due to the 
lack of proper sanitation — ^sanitation which the growing wealth 
of the towns was in the succeeding years to provide. 

27. The second remarkable feature of population growth has 
been the even more rapid proportional rate at which the great 
urban centres of Western civilisation have spread, oveiflowing 
their boundaries and fornung sprawling agglomerations of 
humanity, many of dimensions without precedent in the world’s 
history; this concentration of population in great units has 
been the subject of much scientific mvestigation in recent years, 
anH Weber, writing in 1899, described it as the most remark- 
able social phenomenon of the nineteenth century.** 

28. Here again are traceable the effects of the Industrial 
Revolution. The world in the sixteenth, seventeenth and 
eighteenth centuries had known teeming cities of traffic and 
exchange : Venice, the Hansa towns, the City of London, were 
busy centres of merchandise and population long before steam 
anH the power loom had revolutionised the conditions of indus- 
trial production, but the factory and the machine at once 
gripped, transformed and expanded existing centres of com- 
nicrcc*^^ 

29. Great Britain, the first country to receive the impact of 
the Revolution through the discoveries of her sons, was also 


op. cit. p. 40 and see Clapham, ETconomic History, Vol. I, 1926, Chaps. 
2 and 14, and Vol. II, 1932. Chap. 11. . , 

In 1937 the standardized death rate m England and Wales was 9-3 per 
1,000 (Annual Report of Chief Medical Officer, Ministry of Health, 1937)- 
’I'Thompsonop. cit. p. 48. Clapham, Vol. I, p. 55 - 

Adna F. Weber, Growth of Cities, Columbia University, New York City, 
1899 and authorities there mentioned ; see also Migration and Economic 
Opportunity ed. by Caxtsr Goodrich, Philadelphia, 1936 ; Culture of Qties, 
Lewis Mumford, 1938, with fuU bibliography. 

i» Weber, p. 198. Pigou, Essays in Apphed Economics (1923) No. 10. 
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the first to experience the phenomenon of uncontrolled urban 
growth. Up to the end of the eighteenth centuiy, probably no 
city in the world had reached a population of a million, but at 
the census of 1801 Greater London is recorded as having reached 
a population of well over a million^” and since then it has re- 
tained its place as the most populous conurbation in the world. 
Greater London has found many conurbations to follow her 
example and there are now including Greater London, about 
50 numbering a million or more inhabitants: these are mainly 
to be found in countries of ‘Western civilisation, e.g., greater 
Manchester, greater Birmingham, Merseyside, Glasgow, West 
Yorks, and Tyneside in Grgat Britain; Berlin and Hambur^- 
Altona in Germany; Milan, Rome and Naples in Italy; Paris 
in France; Brussels in Belgium; Madrid in Spain; New 'ifork, 
Chicago, Philadelphia, Boston, Detroit and some five others 
m America; Montreal and probably Toronto in Ceinada; Buenos 
Aires in the Argentine; and Sydney and Melbourne in 
Australia. 

30. The East has not remained unaffected by similar influ- 
ences, and Calcutta and Bombay in India; Shanghai, Canton, 
Nanking and three or four more cities in China; and Tokio, 
Kobe and two or three others in Japan have all attained the 
million mark, or are on the verge of doing so. But it is in 
Europe and those countries of the New World that have been 
colonised from Europe that 80 per cent, of these million-mark 
cities are still to be found, and it is in Western civilisation .and 
particiflarly in Great Britain that the modem development of 
urbanisation has secured its chief hold. 

31. The nineteenth century was marked by the persistent and 
rapid enlargement of the great cities and in Great Britain 
to-day approximately two-fifths of the total population dwell 
in the seven million-mark conurbations,’^^ while the corre- 
sponding proportion in the United States is only about one-fifth. 
GeneraHy speaking, during the last hundred years the million- 
mark cities have tended to increase their populations at rates 
at least twice as great as the mean rate of increase for their 
respective countries; and especially is this characteristic of the 
capital cities.^ 


Registrar-General (E. & W.). 

Fawcett, " Millionaire Cities ” (1935). 

** Fawcett, Geographical Journal, Feb., 1932, p. 105. 

Fawcett, " Milhonaire Cities ’’ (1935) , P- 57 - Of the seven great conurba- 
tions in Great Britain, while London, Birmingham and Merseyside have in 
recent years shown a relative mcrease in that their rates were greater than 
those for the whole country, Glasgow, T3rneside, West Yorks and Manchester 
experienced a relative dechne in that their rates of increase were less than 
the averse for the whole country. 
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32. This phenomenon of aggregation into great cities 
which developed so rapidly and so persistently in the last century 
or more, first in the West and eventually throughout the world, 
has a vast momentum behind it; the call of the city, and of the 
big city, to all classes of the community the world over is loud 
and compelling; it represents a tide of forces social as well as 
industrial in character, stimulated by men’s need not merely 
for a livelihood, but for the best possible opportunities in respect 
of education, medical and surgical treatment, mental recreation, 
professional ^d business advancement and sq forth. A tide of 
this volume is likely to be difficult either to dam or to direct, 
and attempts to do so will require the fullest and most careful 
consideration. 

Distinctive Features of Urbanisation in Great Britain. 

33. The world-wide^ development of intensive urbanisation 
presents in the case of Great Britain certain distinctive" features, 
two of which are of great importance. First, the acreage 
of Great Britain in comparison with other Western countries is 
exceedingly limited in proportion to the size of its population. 
This can be most easily illustrated by the following simple 
table=":— 


Country 

Square miles 

Population. 

Population 
per square mile 

Belgium 

1,750 

8,250,000 

702 

France . . 

213,000 

42,000,000 

197 

Germany^^ 

229,000 

81,000,000 

353 

Italy 

120,000 

43,606,000 

360 

U.S.A , 

3.738,000 j 

137,000,000 

36 

Great Britain*® . , 

88,750 1 

46,000,000 

' 518 

For England alone the figures are even more striking : — 

England 

50,330 

38,552,000 

766 


Thus, if England is taken as a unit, the pressure of popida- 
tion shows a figure per square mile of mofe than 60 in excess 
of Belgiiun, which is usually considered the world’s most 
densely peopled national area. As a result of this limited 


2 * Whitaker, 1939, p. 201. 

According to preliminary results of the May 1939 census, the population 
of the German Reich, excluding Memelland, Bohemia and Moravia, 1$ 
79,000,000. Including Memelland, Bohemia and Moravia the population 
is estimated at 86,553,000, representing 136*4 to the square kilometre, or 
354 to the square mile. (See Times 19 June 1939). 

Registrar-Generars (E. & W.) estimate for 1937. 
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acreage, the Commission’s problem presents a picture set in a 
narrow background: in a country with millions of unoccupied 
or sparsely occupied acres, urbanisation can be considered in 
relation to much wider surroundings. 

34. In Great Britain broad issues as to the best disposal of 
the national resources of land inevitably force themselves into 
the picture; to take one instance, while some pl anning 
enthusiasts advocate compulsory scattering of existing urban 
populations by tihe million dver unoccupied rural areas in a 
manner which could not fail seriously to affect agriculture 
and agricultural productivity, the Ministry of Agriculture 
express a preference for me fringe extension of existing 
industrial towns on the ground that tiie building of satellite 
towns would probably take more good land from agriculture 
and would absorb into indust^ existing agricultural labour over 
a wide radius instead of taking the existing unemployed from 
the towns.*' 

35. In this connection two other problems should be men- 
tioned, both of which affect the utilisation of national resources, 
and have been arousing public anxiety. The first is the serious 
and continued drift of labour engaged in agriculture from the 
land into the towns, and the second is the need of restoring 
to agricultural uses areas laid bare or left derelict as the result 
of mining or other industrial development. The evidence of the 
Ministry of Agriculture, of Sir Daniel Hall, and others made 
plain the serious menace to agriculture which may be involved 
if the drift from rural to urban life continues; and the recent 
Report of Lord Rennet’s Committee on the Restoration of Land 
affected by Iron-ore Working urges that steps should be taken 
with a view to securing that land laid waste by industry should, 
as soon as possible, be again rendered available by afforestation 
or other similar means for the nation’s use or enio5anent. 

These are both important issues touching closely the problems 
before the Commission but they are not actually within its 
Terms of Reference. 

36. The belt of tihe traditional “ com counties ” has been 
seriously reduced by the growth not only of Greater London 
but also of the much wider residential zone around it. 
In South Essex, Middlesex and North Kent the belt included 
market gardening, fruit orchard and potato-growing areas now 
rapidly vanishing; and areas of exceptional importance devoted 
to dairying and potato-growing in close proximity to in- 
dustrial centres in Lancashire, Cheshire and the Midlands are 
endangered by the zoning for industry and residences of the 

Ministry of Agriculture, p. 170, Q 1749. 
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belts forming the peripheries of the great conurbations.** The 
amount of first-class land in Great Britain suitable for market 
gardening is limited; it has Keen estimated that the amount of 
land at present intensively used is only about 2 per cent, of 
the whole and that only about 5 per cent, could be so used.** 
Yet much of it runs severe risk of being absorbed by 
industrial and housing development, which since 1900 has been 
so rapid that it is stated to have covered with bricks and mortar 
an area equal in size to the counties of Buckingham and Bed- 
ford combined. Alike in urban extensions and in expropria- 
tion of land by Government Departments for military, Royal 
Air Force, or other national requirements, regard must be had 
to the agricultural needs of the country.*® 

37. Nor is it merely the agricultural needs of the country that 
should be borne in mind. Providence has endowed Great 
Britain not only with wide tracts of fertQe soil, but with mineral 
wealth in the form of tin, lead, iron-ore, and, above all, coal; 
with abundant supplies of water, hard and soft, corresponding 
to the various needs of industry; with rivers and harbours apt 
for transport and for both foreign and internal trade; and last, 
but by no means least, with amenities and recreational oppor- 
tunities, with hills and dales, with forests, moors and headl^ds 
— ^precious possessions for fostering and enriching the nation's 
well-being and vitality. The movement for the establishment 
of national parks, though of comparatively recent origin, has 
secured a large amount of support mainly through the work of 
the Standing Committee for National Parks. The activities of 
the National Trust and of such bodies as the Councils for the 
Preservation of Rural Englaind, Rural Scotiamd and Rural 
Wales along similar lines are too well known to call for descrip- 
tion here. 

38. It is no part of the work of this Commission nor would it 
be within their Terms of Reference to attempt a survey of 
national resources or to discuss a national policy either for 
agriculture or for natural amenities except in so far as those 
issues may arise in connection with the problems before the 
Commission. These wider issues must, however, be kept in 
mind and it is against this national background that solutions 
of the problems of the location of industry and of urbanisation 
must be formulated. 

39. The second distinctive feature referred to in paragraph 33 
above is the vast — and many would add alarming — growth of 
population in London and South-Eastern England, largely at 

Royal Geographical Society.* 

Land Utilisation Survey.* 

Land Utilisation Survey * At the request of the Commission Dr. Dudley 
Stamp prepared a tentative fertility map of England and Wales, and this is 
reproduced, with other evidence, in a separate volume. 
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the expense of the rest of the country. It is not necessary to 
describe this growth at length or to labour the figures here, they 
will be dealt with later in this Report. It is sufficient to emphasise 
that one unmistakable modern trend which has emerged m 
evidence is the great dnft of population from the Norfii and 
West towards ^e South-East. Not only has the London fringe 
grown, at the expense both of the centre and of the rest of the 
country, but the whole South-Eastern area has also rapidly in- 
creased : indeed, in the last five years some country towns near 
London, e.g. Chelmsford, Bedford, Luton and Aylesbury, have 
shown a growth of insured population faster than London’s outer 
fringe itself.®^ 

40. Evidence presented to the Commission indicates also, that 
a stationary condition, or even a decline, of the population wiU 
not necessarily arrest this flight to the South-East; it might 
even accentuate it.’^ 


Ministry of Labour, supplementary evidence * 
See Chapter XI 
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PART I. 

CAUSES. 

Section I of Terms of Reference: — 

“To inquire into the causes which have influenced the 
present geographical distribution of the industrial popula- 
tion of Great Britain and tho probable direction of any 
change in that distribution in the future." 

CHAPTER i. 

Introduction. 

41. The present Part of the Report is concerned with changes 
in the distribution of indfistry and the industrial population since 
the beginmng of the nineteenth century, and it will be convenient 
to divide the period into two parts, separated by the war of 
1914-18. 

The last 50 years before that war was a period during w'hich 
the railways of the country enjoyed a virtual monopoly of long 
distance transport, the only competing forms of transport being 
by canal and coastwise vessels. It was also a period during 
which, until the last few years, steam enjoyed a practical mono- 
poly as the source of power. Further, it was a period of highly 
developed and steadily increasing international specialisation of 
industry and trade. 

42. By the middle of the nineteenth century Great Britain 
had become the workshop of the world, and for the rest of the 
century the exports of the products of British mines, factories 
and shipyards increased while the imports of agricultural pro- 
ducts and raw materials also increased. Great Britain was not 
onlj^ a steadily increasing exporter of the products of mdustry; 
she also exported capital that was invested m one country after 
another to enable the recipients of such capital to develop their 
resources more rapidly than would otherwise have been possible. 
During the early years of the present century the rate at which 
capital was exported was even more rapid than in the nineteenth 
century, although the proportion that represented reinvestment 
of mterest upon the accumulated investments of the past also 
increased until, at the time immediately preceding the war, the 
margin between the two had become very narrow. Taking a 
long view, however, the structure of British industry, and in 
particular Ihe extent and rapidity of tiie growth of me export 
trades, was closely associated with the export of capital. Finally 
it should be pointed out that the steady rise in the standard of 
living made possible by the Industrial Revolution, dating from 
the eighteenth century, expressed itself, in turn, not only in a 
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rapid expansion of the well-known industries of Great Britain— 
coal-mining, iron and steel production, engineering, shipbuilding 
and textiles — ^but also in a steady growth of local services and of 
light industries producing a large and miscellaneous collection of 
products by which people are surrounded in their homes and 
public buildings and on the street. 

43. In all these respects the industrial structure of Great 
Britain has been profoundly changed. In the first place the rail- 
ways have lost their moiwpoly of inland transport and are 
faced with the Iceen and ever-growing competition of road trans- 
port which, among other things, has multiplied the directions 
in which goods and passengers can be conveyed. Secondly, 
steam has lost its place as practically the sole source of power. 
It was the discovery of me internal-combustion engine that 
destroyed the inonopoly of railways by making the road 
vehicle a competitor with the steam-jiriven locomotive. Elec- 
Mcity and oil are being increasing!}^ used as sources of power 
in factories and other large establishments, and the use of 
coal thereby economised. In the third place the growth of 
international specialisation in the sphere of industry has been 
checked, largely on account of a widespread protectionism 
generally termed economic nationalism. But as far as Great 
Britain is concerned that is not the only factor in the situa- 
tion. The growing use of electricity and oil as sources of 
power and the growth of invention have reduced the advantages 
enjoyed by this country during the steam age and tended to 
foster the process of industrialisation in other countries. More- 
over, the element of monopoly enjoyed by British trade through 
being first in the field has disappeared through the industrial 
growth of other countries possessing similar natural resources 
and therefore reproducing the industrial structure of this country. 
Finally, the growth of new industries has been accelerated, to 
a marked extent, by specific inventions, such as the radio, and 
by a rapid rise in the standard of living constituting the accumu- 
lated effects of aU inventions and improvements in industrial 
organisation in the past, and particularly in the recent past. 

44. It is for these reasons that the study of the trends of 
industry and population may conveniently be divided into two 
parts, and the dividing point taken as the war of 1914-8. It was 
not the war itself that produced these changes which, indeed, 
were already taking shape before the war started. The war 
partly revealed and partly accelerated the changes and thus 
marked the end of an era — ^the era of the monopoly of steam 
power and of railway transport and of the unim^ded division 
of labour. The world has now entered upon a new era — ^the era 
of oil and electricity, of transport by road, and air, and of inter- 
national specialisation severely controlled and largely restricted. 
But the new era is also one in which light industries enjoy added 
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pid ever increasing importance, and m these industries the 
influences govemmg the location of establishments differ con- 
siderably froni those that goven\pd the location of the industries 
that grew rapidly during me nineteenth century. 

45. Before proceeding to examine the past and present distri- 
bution pf the industrial population it should be pointed out that 
three t3^es of information may be given about an industry in 
any region. These are (i) the total number of workpeople 
engaged in it in the region, (2) the proportion that that num- 
bei bears to the total number in tHe industry throughout the 
country, and (3) the proportion that the number of workpeople 
in the industr3r m the region bears tcuthe total number of work- 
people in all industries in that region. All three types have 
been stbrnitted in evidence and have been used in the prepara- 
tion of this Report; but it is clear that the third is the t37pe 
that indicates the importance of the industry m the economy 
of the region and therefor^ the influence of the industry in 'deter- 
mining the trend of the industrial population of that region. 
Throughout the discussion that follows the word “ industry ” 
is used in a broad sense and, in the absence of a restricting 
adjective, includes mining, manufacture, transport, marketing 
and distribution, both wholesale and retail. The expression 
“ industrial population ” is similarly used in a broad sense, 
and, ^less otherwise indicated, includes all persons normally 
occupied, in whatever capacity, in any of those groups of 
industry. 

46. It should also be pointed out that the importance of an 
industry in the national economy may be measured either in 
terms of the quantity or value of its output or in terms of the 
volume of emplojmient it provides. In consequence of improve- 
ments in technical processes and in organisation, or of the con- 
centration, particularly in mining industries, of production in 
places offering the greatest natural advantages, the output of an 
industry increases more rapidly than the number of people 
employed in it: it is indeed piossible for the output of an industry 
to increase at the same time as the number of people employed 
in it is reduced. 

47. We had the advantage, when preparing this Part of our 
Report, of being able to consider a memorandum by Professor 
J. H. Jones, one of our members, dealing with some aspects of 
the economic problem of industrial location in Great Britain. 
That memorandum appears as Appendix II to the Report. 
Professor Jones has informed us that in the preparation of 
material presented by him to the Commission he received invalu- 
able assistance from his colleagues Mr. H. D. Dickinson and 
Mr. G. D. A. MacDougall of Leeds University. We are glad to 
make our acknowledgment of the services rendered by these 
gentlemen. 
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CHAPTER li. 

THE DISTRIBUTION "OF THE INDUSTRIAL 
POPULATION. 

48. An examination of long term trends in the distribution of 
the industrial population must be based upon statistics. Three 
classes of statistics®® are available bearing^ Erectly upon the dis- 
tribution of the industrial population in general, namely (i) 
statistics of the»population ^s a whole and of persons following a 
gainful occupation, as ascertained at the dates of the successive 
Censuses of Population; ffi) statistics of the persons insured 
under the Unemployment Insurance Acts; and (iii) statistics of 
the persons engaged in industry as ascertained at the Caosuses 
of Production. These statistics constitute an immense volume of 
information upon the distribution of the industrial population. 

49. ‘The statistics for the populatidh as a whole and for the 
gainfully occupied population, for which the Registrars-General 
are responsible, reach back as far as 1801, and are in very 
detailed form, both in regard to geographical areas and the 
structure of the population from an occupational standpoint. 
The statistics of fee occupied population, however, relate only 
to the years of the decennial Censuses of Population, and fee 
figures for 1931 are, therefore, fee latest figures available. x\s 
regards fee total population, mid-year estimates are available 
for intercensal years. In addition to fee statistics compiled in 
the ordinary course of administration, the Registrars-General 
prepared at our request certain special statistics for which we 
desire to express our thanks. 

50. The statistics for insured persons are compiled by fee 
Ministry of Labour in fee coutse of administration of fee Un- 
emplo3^ent Insurance Acts. They cover fee bulk of fee 
population which is employed, or normally employed, in manual 
work' or in work remunerated at a rate not exceeding £250 
a year;®^ and .they are available on a comparative basis for 
each year from 1923 for insured persons aged 16 to 64. 

51. The statistics derived from fee Censuses of Production, 
which are made by fee Board of Trade, are subject to fee 
limitation, so far as fee present inquiry is concerned, feat they 

In addition to the three classes mentioned there are statistics of the 
number of persons insured under the National Health Insurance Acts. These 
statistics, however, include, as insured, persons who have passed out of the 
labour market by reason of retirement or ill-health and, therefore, they are 
not suitable for use in the present connection. 

So far as the statistics of insured persons which were supplied to the 
Commission, and are used in this Report, are concerned, the principal bodies 
of workers excluded from them, in addition to non-manual workers earmng 
more than £ 2^0 a year, are agncultural workers, workers in private domestic 
service, teachers, police, and permanent employees of public or local 
authorities, railways and public utility companies 
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are only available for the years 1907, 1924, 1930 and 1935. 
Moreover, they relate to the average number of persons actually 
employed in the particular Census year, and are open, therefore, 
to influence by the prevailing state of trade. Further, employ- 
ment in small industrial undertakings is not within the survey 
of the Census. 

52. If the Commission had had to rely upon the published 
statistics of those three classes, they would have been seriously 
handicapped by reason of the fasct that the geo^aphical areas 
used as the statistical units of one Department differ materially 
from those of other Departments: there is no general unt 
formity of divisions or areas as*between the Board of Trade 
for ‘the purpose of the Census of Production, the Ministty of 
Labour for the purpose of Unemployment Insurance statistics 
and the Registrars-General for the purpose of the Census of 
Population. Whereas the statistics of the Registiarg-General 
relate to local government areas, such as counties, county 
boroughs, and burghs, the published statistics of the Ministry of 
Labour relate to divisional areas which do not coincide with 
local government areas. The Ministry of Labour enabled that 
difficulty to be largely overcome by making for the Commission 
a special analysis of the geographical distribution of insured per- 
sons by reference to coimty areas. Thanks to that action the 
short range statistics of the insured persons can be linked, so 
far as area is concerned, with the statistics, of longer range, of 
the Registrars-General as to the total population and the occu- 
pied population. 

53. The areas for which the Ministry of Labour specially 
prepared figures are as follows: — 

{a) London and the Home Counties, the Home Coimties 
being taken as Bedfordshire, Buckinghamshire, Essex, 
Hertfordshire, Kent, Middlesex, and Surrey. 

(6) Lancashire. 

(c) West Riding of Yorkshire, Nottinghamshire, and 
Derbyshire. 

{d) Staffordshire, Warwickshire, Worcestershire, 

Leicestershire, and Northamptonshire. 

(e) Northumberland and Durham. 

(/) Mid-Scotland (i.e., the counties of Lanark, Renfrew, 
Dumbarton, Midlothian, and West Lothian). 

(g) Glamorgan and Monmouthshire. 

(h) Rest of Great Britain. 

54. The following table. No. i, shows the total population 
of those areas in 1801 and in certain subsequent years up to 
1937 - 




Total 10,501 23,129 37,000 40,831 42,768 44,831 46,008 100 100 100 100 100 100 100 
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. 55' ffiformation in regard to the occupied population 

IS given in Table 2 , below. 
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56. As regards insured persons the infommtion supplied by 
the Ministry of Labour as to their distribution in the period 
1923-1937 is summarised in thej, next table, No. 3. 


Table 3. — Distribution of Persons insured under the 
Unemployment Insurance Acts. 


Area. ^ 

Insured persons (m thousands) 

Proportionate 
number of 
insured 
persons. 


1 

1923. 

1929. 

1932. 

1937* 

1923. 

1937- 

London and the 
Home Counties 

2,421 

2,802 

3,027 

3,453 

22*4 

1 26*0 

Lancashire 

1,697 

1,780 

1,840 

1,826 

15-7 

13-8 

West Rujing, Notts, 
and Derby 

1,403 

1,501 

r 

1,559 

1,614 

13*0 

12-2 

Stafis., Warwick, 
Worcs , Leics 







and Northants . 

1,212 

1,332 

1,402 

1,554 


II -7 

Northumberland 





and Durham ... 

619 

613 

652 

648 


4*9 

Mid-Scotland 

792 

794 

832 

868 


6-6 

Glamorgan and 






Monmouth 

457 

435 1 

457 

437 


3*3 

Rest of Great 





Britain... 

2,225 

2,443 

2,631 

2,844 

20*5 

21*5 

Total. . . . 

10,826 

11,700 

12,400 

13,244 

100 

100 


57. These three tables illustrate the outstanding feature of the 
geographical distribution of the industrial population in modem 
times, namely, its concentration to an increasing extent m par- 
ticular areas of the country. The seven specmed areas con- 
stitute only 27 iier cent, of the total area of Great Britain. In 
1801 they contained about 45 per cent, and in 1931 (the latest 
year for which figures are available) 73 per cent, of the occu- 
pied population (Table 2). In 1937 the same areas contained 
about 79 per cent, of the insured ^pulation (Table 3). The 
areas are defined by means of county boundaries and it is to 
be remembered that, although they are the areas of greatest 
concentration, they contain within themselves large tracts of 
agricultural and sparsely-populated land. Similarly, the “ Rest 
of Great Britain ” contains some areas of high concentration but 
those areas are limited in regard to size and population as 
compared with the seven specified areas: the chief ones are 
the ports of Bristol, Southampton and HuH, the naval centres of 
Portsmouth and Plymouth, and the cities of Aberdeen and 
Dundee. 
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58. Over the nineteenth century the total and occupied 
population (Tables 1 and 2) of all the specified areas, except 
the Midland group of counties, increased both absolutely and 
proportionately to the country as a whole. Early in the present 
century signs of a change began to appear in some areas; both 
Lancashire and Mid-Scotland lost ground between 1901 and 
1911 in relation to the country as a whole. Since the war that 
experience has become more widespread: between 1921 and 
1931 the proportion of the total occupied population of Great 
Britain (Table 2) declined in Laficashire from 12-6 to 12 ‘3, 
in Northumberland and Durham from 4-6 to 4*4, in Mid-Scot- 
land from 6-2 to 5*8, and in Glarporgan and Monmoutii from 
3-6 to 3-2. In Ifie last-named area the occupied population 
decreased absolutely as well as relatively, but no ofiier area 
experienced an absolute decrease. On the other hand the pro- 
portion of the occupied population of the country contained in 
the West Riding, Nottinghamshire and Derbyshire a^ has 
remained fairly stable, but the total population table indicates 
that since 1931 the area has lost some ground. For a long time 
tire proportion of the occupied population contained within the 
Midland group of counties has been rising. So far as the 
distribution of the industrial population is concerned, those 
changes are completely overshadowed by tiie experience of 
London and the Home Counties where the occupied population 
has increased both absolutely and relatively, to a far greater 
extent that in any other part of Great Britam. 

59. The trend in the post-war period, as indicated by the 
statistics of the total population and the occupied population, 
is generally confirmed by the statistics of msured persons 
(Table 3). Over the period 1923-37 aU the specified areas, 
except London and the Home Counties and the Midland Coun- 
ties, lost position relatively to the country as a whole. The 
figures for Lancashire, Northumberland and Durham, and 
Glamorgan amd Monmouth, show an absolute reduction in the 
numbers of the insured persons between 19^ and 1937. 

On the other hand, in that same period of five years the 
insured population of London and the Home Counties increased 
by more than 420,000 persons. 


19412 
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CHAPTER ill. 

THE PRE-WAR PERIOD. 

Market and Technological Factors. 

60. At the outset it may be desirable to draw attention to 
certain axioms. The first is that the extent of the market for 
any product is limited by the facilities for transport, and the 
cost of transport in relation 'to the value of the product. If 
there were no means of transport people would be compelled 
to supply their own needs, an^ if they lived in settled communi- 
ties those communities would need to be small and self-support- 
ing. Under such a state the population of a country would dend 
to settle on the most fertile lands and to form scattered agricul- 
tural and village communities. There might be improvements 
in the airts of agriculture and even in the handicrafts, but unless 
md until means of transport were discovered there could be 
ao local specialisation and concentration of industry and there- 
fore no appreciable concentration of population in a small area, 
[n early days the chief means of transport was by sea and 
river, with the result that the earliest concentrations of popula- 
Son were trading centres established on the coast and on the 
banks of navigable rivers. Long before the development of 
effective road transport, commercial centres had been estab- 
lished in this country, the chief being London, which was the 
great centre of trade with the continent of Europe. The diffi- 
culties of transport by land were so serious that only valuable 
merchandise was conveyed long distances and the population 
was widely distributed over the country and lived in agricul- 
tural communities that were largely self-sufficing. It was only 
at a later stage, when road transport began to be improved, 
that industrial centres, as distinguished from commercial centres, 
became important. 

61. The second axiom is that as the result of improvements 
in the methods of production the output of an industry in- 
creases more rapidly than the number of people employed in it : 
it is indeed possible, as already stated, that the output may m- 
crease at the same time as the number employed in tiie in- 
dustry diminishes. Without such economy of labour the growth 
of new industries, representing a rise in the standard of living 
of the community, would be impossible. The earliest indus- 
tries, namely, the production of food and elementary clothing, 

£ ew as the number of tire people increased, and so long as 
e methods of production remained unaltered they absorbed 
a constant proportion of the growing numbers. It was only 
when and as improvements in those mduslries were introduced 
that some members of the community were set free to provide 
additional comforts. In its early stages a new industry may 
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^ow so rapidly that the number of people employed in it may 
increase at a higher rate than the population as a whole but 
sooner or later the growth in .employment becomes slower than 
the growth in total population. 

62. The third axiom is that changes in methods of produc- 
tion produce changes in the kind of labour that the industry 
requires: for example, the introduction of the steam plough 
and other kinds of machinery in agriculture not only changed 
the character of the work of the farmer and his workpeople 
but also created an engineering industry which was essentially 
a part of the agricultural industry. Thus, progress or decline 
in &e agricultural industry is ndt to be measured wholly by 
changes m the number of people employed on the land itseh. 
Closely associated with changes in technique are changes in 
■the degree of specialisation that may take place. Agriculture 
even in the eighteenth century was less an industry in the 
modern sense than a mode of living or a combination of in- 
dustries, including road making, cottage building, spinning md 
weaving, aU of which have now become separate industries. 
Changes of this kind make comparisons, partichlarly statis- 
tical comparisons, between past and present extremely diffi- 
cult; but it is clear that they tend to foster close aggregations 
of people, in villages and towns, to form industrial and market- 
ing centres of agricultural regions. 

63. Before the factoiy system had been established Great 
Britain was mainly an agricultural country, and ite popula- 
tion was already widely distributed among the various areas 
for which statistics have been given. While largely or mainly 
engaged in agriculture several of these areas already claimed 
localised industries such as iron manufacture, and omer areas 
contained widely distributed industries such as textile manu- 
facture. Moreover toal had already become a widely used com- 
modity and the outcrops of seams in such areas as the county 
of Durham were already being worked. To some extent, there- 
fore, the Industrial Revolution meant a change in the practice 
of exis tin g industries rather than the introduction of new in- 
dustries. Thus, for example, in the textile industry of Lan- 
cashire and Yorkshire the cottage industry was gradually 
squeezed out by the factory industry in which the machinery 
was driven first by water and afterwards by steam. In aU the 
areas that were affected by the process of industrialisation at 
the beginning of tiie nineteenth century the transformed or new 
industries obtained the necessary supply of labour either in 
the immediate neighbourhood or in me surrounding district. 
Migration meant a movement from the country to the growing 
town rattier than from one region to another, for in those days, 
when travel was costly and difficult, long distance migration 
was probably highly exceptional. 

1941* ^ ^ 
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64. In the absence of any special reason to the contrary it is 
natural or obvious that a commodity should be produced at, or 
as near as possible to, the place sCt which it is to be sold, that is 
to say, there is a strong presumption that the industry will be 
established as close to the market as possible. There are indeed 
many services that must be provided on the spot; they cannot 
be supplied from a distance. In every community a consider- 
able proportion of the occupied population are engaged in what 
are termed " local services,”, including retail distribution, local 
transport, publid services, professional services, entertainment, 
etc. In a rapidly growing community, such as London, a con- 
siderable proportion of the Working population are engaged in 
the building industry. Many are also employed in the produc- 
tion of highly perishable or very bulky goods. In none of these 
cases is there any real choice of location. Where a dioice does 
exist tire industry will be established abthat place at which the 
cost of sappl37ing the market will be at a minimum; and in that 
case a concentrated market is bound to exercise a more powerful 
influence than a widely diffused market. 

65. The industries which, for purposes of exchange, send their 
products to places outside the area in which they are situated, 
may be termed ” basic ” industries. They are here termed 
” basic ” in the sense that no ccanmuirity in Great Britain can 
exist without one or more of that lype, for the simple reason 
that the products are needed to pay for &e numerous goods and 
services that are supplied to &at community by otiier com- 
munities. They are ” basic ” industries because they are the 
foundation of the ^onomy of the areas in which tiiey are estab- 
lished, and they include all those industries that send thdr 
products to other areas. The size of these industries in any ^ven 
area determines the population that can be maintained within it, 
for it sets a limit to the total amount of commodities that can be 
brought into that area from outside. Thus, in the last resort, 
the distribution of ” basic ” industries in Great Britain deter- 
mines the distribution of the industrial population. 

Commercial and Industrial Concentration. 

66. In discussing the distribution of such industries it is desir- 
able to make a double distinction — ^first the distinction between 
the original causes of tiie location of the industry and ftose 
advanta^ that are the result of concentration and are largely 
if not entirely the creation of man: and, secondly, the distinction 
between the region or large area within which the industry is 
established and the precise part of the region that is selected as 
the ate of the establishment or group of establishments compris- 
ing the industry. These distinctions are themselves connected. 
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• When an industry has been established in a region it creates 
conditions favourable to its own growth; concentration brings 
advantages and these advanta’ges m turn strengthen the attrac- 
tion not only of the region but also of the locah^ in which the 
industry has started. Thus, regional concentration, due in the 
first place to natural advantages, fosters local concentration and 
the growth of large urban areas. But these, in turn, for reasons 
to be presently indicated, not only offer further advantages to 
the “ basic ” industries but als» offer advantages to other 
industries. Thus the chosen district tends to ^ow like a snow- 
ball and become a large conurbation. 

• 

67! The concentrations of population m Great Britain may 
be divided into two groups, namely, the shipping and com- 
mercial centres and Ihe centres of mining and manufacturing 
indusl^. The two main shipping centres, London and Liver- 
pool, import commodities from aU parts of the world, with the 
result that they have large docks, warehouses and other storage 
facilities, together with the remaining technical equipment 
required for unloading and distributing on a large scale. This 
commercial and distributing function alone provides employ- 
ment for a considerable population, whidi in turn gives employ- 
ment in local industries to a further group. But London, in 
particular, is more than that. In quite early days it became a 
centre of handicrafts and cottage industries that have since 
become factory industries, with the result that it is now an 
important centre of such industries as leather tanning and dress- 
ing; boot and shoe manufacture; the finishing sections of a 
number of iron and steel trades; tailoring, dre^making, 
millinery, etc.; the production of paper and of chemicals, dye 
stuffs and drugs. As a port it was once largely engaged in the 
buil(hng of wooden vessels and it is still an important ship repair- 
ing centre; it has also become one of the chief grain milling 
centres. It is also the largest centre of the timber trade. Having 
always been the main commercial centre of this country London 
has grown to be a large factory centre. Its growth as a rnanu- 
facturing centre has also been fostered by the fact that it is the 
capital <nty and the centre of the British commonwealth, the chief 
centre of the printing and publishing trades^, and the Mecca of 
tourists both from within the country and from other parts of the 
world, with the result that it maintains public utility services and 
misceUaneous services on a scale unknown elsewhere in this 
coxmtry. Other large commercial centres, such as Liverpool and 
Hull, have also built up manufacturing industries, either indus- 
tries of a local character or “ basic ” industries using imported 
materials. The oil and oilcake industrjr, grain milling and 
copper production may be quoted as illustrations of such 
industries. 

B 4 
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68. The second group of concentrations of population is based • 
upon raining and manufacture. The main concentrations are 
the Clyde Valley, the North East Coast, East Lancashire, the 
West Riding and the West Midlands. Other less pronounced 
concentrations are to be found in other parts of the country, 
such as South Wales and the East Midlands. It will be observed 
that every one of these is situated on a coalfield. In the case of 
some, more particularly South Wales and the North East Coast, 
the economy of the community is largely based upon coal pro- 
duction and the ’’sale of coal outside the area. In the case of 
others, coal is the foundation of manufacturing industries the 
products of which are the main products that are sold outside 
the area. Thus, for example, in West Yorkshire the supremacy 
of coal is challenged by the wool textile industry, which is itself 
largely based on coal; in South Yorkshire the mining industry 
has helped to build up a large and stilL Rowing steel industry; 

in the West Midlands the coal industry exists mainly as the hand- 
maid of a large group of miscellaneous metal industries. Thus 
the coal industiy performs a double function by providing a 
commodity for export to other areas or other countries and by 
attracting other industries to its own neighbourhood. It may be 
broadly stated that throughout the nineteenth century coal acted 
as the great magnet to the industrial population other than that 
which was concentrated in the chief shipping and commercial 
areas. 

69. In most of the coalfields iron ore was to be found in close 
proximity to the coal, with the result that the coal producing 
areas also became iron producing areas and, in later years, 
steel producing areas. Deposits of iron ore also existed in places 
at some distance from the coalfields, the chief examples being 
Cleveland, Lincolnshire and Northamptonshire. In such cases 
the location of the resulting iron (and afterwards steel) industry 
was determined by the cost of collecting the raw materials 
and the source of power. It is clear that the larger the quantity 
of coal required in the production of a ton of pig iron the 
greater the attraction of the coalfield; the lower the iron content 
in a ton of iron ore the greater the attraction of the ore-field. 
Towards the end of the nineteenth century economies were 
being effected in the consumption of coal, so that the attraction 
of the coalfield was correspondingly weakened. Moreover, as 
tile supplies of ore in the older ore-fields were diminishing the 
iron and steel industiy became increasingly dependent upon 
imported ore or imported pig iron. The iron and steel industry, 
therefore, tended to grow more rapidly in coastal regions than 
m inland regions, and this tendency was strengthened by the 
concentration of the industry upon steel required for the manu- 
facture of products to be exported. Thus, for example, the iron 
and steel industry of Sou 4 Wales, being, in the main, the 
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producer of bar for the manufacture of tin-plate for export, 
moved steadily westward and towards the coast. During the 
present century further impOTtant changes have taken place in 
the location of the steel industry. Blast furnaces and steel 
producing plants were erected as a single establishment and 
pig iron was conveyed in molten form to the steel furnaces. 
In these conditions it became profitable to develop the Lincoln- 
shire field containing low grade ore and to erect iron and steel 
plants near the ore and carry thejDoal from a distance. Further 
economies of the same type, combined with 5 !n import duty on 
steel, have recently fostered the growth of the industry not only 
in Lincolnshire but also in NorSsamptonshire. 

70. In the days of wooden vessels the shipbuilding industry 
flourished in many places at which rivers entered the sea and 
adequate supplies of timber were available. The use of steam 
as a source of power and of iron as the material of construction 
led to a rapid concentration of the industry at a few tidal rivers, 
of which &e Clyde is the chief example. The district through 
which the Clyde flows contains coal and iron ore, with the 
result that it became an iron and steel producing centre. The 
steel industry specialised largely upon the market provided by 
the shipbuilding industry, with the result that each facilitated 
the growth of the other. The same statement may be made of 
the North East coast where, as in the Clyde region, the steel 
industry flourished through the availability of cheap iron and 
the shipbuilding mdustiy provided a market. In tibe West 
Midlands the existence of coal and iron resulted in the develop- 
ment of a large variety of industries, such as hollow-ware, locks, 
chains, nails, needles, pins, etc.,” which, by virtue of the central 
position occupied by Birmingham, could be conveyed to aU 
parts of the country. 

71. It will thus been seen that in the location of the iron and 
steel Eind shipbuilding industries natural conditions played a 
decisive part. Nevertheless, that the market also exercised 
an important influence is shown by the line of speciahsation 
followed by the iron cind steel industry in different parts of the 
country. The coastal regions specialised upon steel produced 
either directly for export or as material for shipbuilding or for 
industries producing finished products for export. In the 
Sheffield area the industry concentrated upon special dasses of 
steel needed not only in the cutlery trade, but also in armament 
work and other classes of work in which the cost of transport 
of the final product was not a major consideration. In the 
Birmingham area, as already indicated, another line of 
specialisation was followed, but a line determined by the same 


Board of Trade, page 58, par, 25 
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considerations as those governing the developnaent of the 
Sheffield area. The engineering industiy also shows the influence 
of the market. Taken as a whole it is a widely distributed 
industry, but some branches are highly concentrated, including 
marine engineering, which is associated with shipbuilding, and 
textile engineering, which has developed in the textile producing 
districts. The Birmingham area built up a large and varied 
engineering industry based party upon me finishing industries 
already indicated yet, becatise it was already varied, concentrat- 
ing upon variety rather than upon a special branch. This 
characteristic of its development proved advantageous in the 
early days of the motor car industry, which was established 
mainly in Coventry and was able to obtain the component parts 
in the Birmingham area. It will ako be shown that it has been 
an important advantage in the rapid development -of new indus- 
tries during the last twenty years. 

r 

72. The location of the textile industries cannot be similarly 
explained in terms of natural resources. It is true that in 
Lancashire the climate was suitable for cotton spinning, that 
water power was available for driving the early mills and for 
bleaching, and that coal and iron, employed at a later stage, 
were within easy reach. Moreover, Liverpool became fee great 
importing centre for raw cotton. The Lancashire district was 
thus admirably suited for cotton manufacture, and in the middle 
of the nineteenth century the pressure of depression and com- 
petition resulted in a growing concentration of fee industiy in 
that region. Nevertheless, the industiy first " settled in Lanca- 
shire for no particular reason, except perhaps feat fee woollen 
industry was already theire, feat foreigners were kindly received, 
and that Manchester was not a Corporation ".®‘ If by accident 
it had first settled in some other part of fee country or if 
Manchester had been subject to fee restrictive influences of fee 
Corporations of those days it is possible that fee history of 
the industiy and of Lancashire would have been different. 
Similarly, in fee case of fee woollen industiy, which is now 
concentrated in fee West Riding, there were no decisive natural 
advantages to explain its grov^. Speaking of fee growth of 
that industiy in fee eighteenth century Professor J. H. Clapham 
states feat it is fee ordinary case of a pushing, hardworking 
locality wife certain slight advantages, attacking fee lower grades 
of an expanding mdustry. Meanwhile Norfolk was well em- 
ployed in the higher branches of the industry, which were also 
growing thanks to the increase of wealth and foreign trade. 
Among fee advantages of Yorkshire were nearness to raw 
material supplies and fee absence of feat corporate conservatism 


Board of Trade, p. 69, par. 52. 
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which is often found among the workers in an established ' in- 
dustrie de luxe We may feel fairly confident too that labour 
was cheaper about Bradford ‘than in Norwich before 1770 

External Economies. 

73. In the preceding paragraphs an attempt has been made 
to ^ow the influence of natural conditions upon the location of 
industry in tins country, by using outstanding illustrations rather 
than by an exhaustive analysis.* It has been shown that in 
some cases, such as iron and steel production, natural fiictors 
have been decisive, while in others, what may be termed l^toricaJ 
accident has played an important part. But when an industry 
has been established it creates for itself, or has created for it, 
man-made advantages or, to use the term employed by the late 
Alfred M. Marshall, external economies, which he defined as 
“ those dependent on the general development of the industry.” 

7^. The external economies enjoyed by an industry may be 
divided into two groups, namely, those that are due to the 
growth of the industry itself, rather than some other type of 
industry, and those that are due to the growth of any industry 
and the aggregation of people dependent upon it. These may 
be termed special economies and general economies. As an 
industry grows it builds up a body of highly specialised workers 
and in turn provides a market for such workersv Thus, for 
example, in the nineteenth century the textile industries trained a 
large supply of skffled workers in spinning, weaving, bleaching, 
etc., and the existence of such workers in tumfostered the growtii 
of the industry.®' That growth also led to the growth of a Imge 
number of subsidiary industries, including textile engmeering, 
and these in turn added to the attraction of the textile area. 
In Liverpool the Cotton Exchange and in Manchester the 
facilities for marketing cotton piece-goods also strengthened the 
attraction of the district for the cotton industry. Again, the sub- 
sidiary industries fostered by one main industry may be similar 
to those required by another ind ustry, with the result that the 

»» Board of Trade, p. 70, par 56. 

Margha.li " Principles of Economics, 8th Edition, page 271. When 
an industry has chosen a locality for itself, it is likely to stay there long, 
so great are the advantages -which people following the same skilled trade 
get from near neighbourhood to one another. The mysteries of the trade 
become no mysteries ; but are as it were in the air, and children learn many 
of them unconsciously. Good work is rightly appreciated, inyenUons and 
improvements in machinery, in processes and the general organization of the 
business have their men-ts promptly discussed . if one man starts a new idea, 
it is taken up by others and combined -with suggestions of their own , and 
thus it becomes the source of further new ideas, j^d presently subsidiary 
trades grow up in the neighbourhood, supplying it with implements and 
materials, organizing its traffic, and in many wa3«i conducing to the economy 
of its material.” 
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growth of the first in a particular area may lead to the growth 
of others. This has been particularly the case in the Birming- 
ham area, which has built up a'number of light and cognate 
industries all fostered by the same group of subsidiary industries. 
In the Glasgow district the development of marine engineering 
was an important factor favouring the growth of other branches 
of heavy engineering, such as the construction of mining 
machinery and sugar crushing machinery. In this way special- 
isation beyond a certain stage tends to promote diversity — a 
diversity which fe rendered necessary where the growth of the 
main industry is no longer sufficiently rapid to absorb the grow- 
ing population. <= 

75. The “ general ” econoinies tend to increase in importance. 
In coastal regions they include facilities for loading and unload- 
ing at the docks, while everywhere they include transport facili- 
ties. They also include technical, prof&sional and educational 
services and many other advantages that are to be found in 
thickly populated ^stricts. It need hardly be stated that if there 
are no decisive factors determined by nature the existence of 
economies of this type are of the fimt importance, particularly 
in view of the fact mat large aggregations of people may also 
provide markets for the commodities that are produced. 
The location of industries producing finished articles, many 
of which contain much value in small bulk and may 
therefore be conveyed a great distance at a relatively low 
cost, is not largely influenced by natural conditions, for 
which reason such industries tend to concentrate in dis- 
tricts that are already thickly populated and therefore offer 
important external economies of a general character. The 
attraction of those districts is strengthened if, in addition to such 
economies, there also exist special econoixiies due to the existence 
of cognate industries, as illustrated in the case of the Birming- 
ham area in recent years. In that respect the Birmingham area 
differs from the London area, in which the decisive factor has 
been the existence of a large market. 

Natuee of the Chief Industrial Concentrations. 

76. The previous paragraphs have been devoted mainly to 
industries, to the parts of the country in which the chief basic 
industries are located, and to the influences by which their loca- 
tion was determined in the past. Even in a short general dis- 
cussion, however, some reference should be made to the chief 
population groups and the nature of their industrial economy. 

77. Lancashire and Cheshire contain two distinct population 
groups, namely, the Liverpool area and the Manchester area. 
The former is essentially a shipping and distributing centre, and 
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the basic manufacturing industries established in the neighbour- 
hood during the nineteenth century were largely those (such as 
copper manufacture) which utilised raw material imported from 
abroad. But the Manchester area is essentially a manufacturing 
area, the chief industries being cotton spinning and weaving 
and textile finishing. Its history illustrates the tendency not 
only for an area to specialise upon one main industry but also 
for the industry to be split up into specialised sections, each con- 
centrated in one part of the area^j Thus the “ cotton towns ” 
north of Manchester specialised upon sectidhs of the cotton 
industry, while Manchester itself became a sub-capital and 
the centre both of the commercial* activities of the industry and 
of a^large variety of industries, such as engineering, that were 
attracted to the cuty by the existence of external economies (both 
special and general) and of a large market represented by the 
cotton manufacturing towns. 

78. The West Riding also contains two populi 
namely. West Yorkshire and South Yorkshire. 

shire is the centre of the wool textile industry whicn, uxe me 
cotton indust^, is carried on in a group of towns and villages 
each specialising, in ^eater or less degree, upon one section of 
the industry. But it differs from Ihe cotton area in that the com- 
mercial centre of the industry (Bradford) is distinct and 
separate from Leeds, an important railway centre and the chief 
centre of the misceUaneous industries, including the construc- 
tion of railway engines. West Yorkshire is also an important 
centre of the coal mining industry, with its commercial centre 
at Leeds, which has become the sub-capital of the region. 
South Yorkshire is now an even more important centre 
of coal mining and one of the most important steel pro- 
ducing centres in the country. The steel indust^ of Sheffield 
is Ultimately connected with a group of finishing industries, 
such as cutlery manufacture and engineering, located in the 
same district. It will thus be seen that the West Riding is 
a two-pyramid area, and that West and South Yorkshire are 
built upon different foundations, textiles and coal in tiie West 
and coal and steel in the South. In that respect it is closely 
resembled by South Wales, where the eastern industrial area 
is mainly based upon coal mining and the western area upon a 
group of metal and metallurgical industries. 

79. Northumberland and Durham (including a strip of 
North Yorkshire) contain three rivers at the mouths of which 
large population groups have grown up. The economy of all 
three is similar, and is based upon coal mining, iron ^d steel 
production, engineering and shipbuilding, and chemicals. It 
differs from that of the Clyde area in that coal mining is abso- 
lutely and relatively far more important, and engineering and 



36 

shipbuilding less important than in the latter. It drtfers also 
from the economy of the Birmingham area which is based upon 
the production of miscellaneous metals and metal products, 
including iron and steel production, engineering and the con- 
struction of vehicles, and the non-ferrous metal industries, 
which employ more than half the total number employed in 
Great Britain in those (non-ferrous metal) industries. 

8 0. With one exception ajl the population groups to which 
reference has befen made depend very largely upon one or two 
“ basic ” industries, the exception being that contained in the 
Birmingham area. These, wim their subsidiary industries, em- 
ploy a relatively large proportion of the occupied members of 
such groups. The growth of the group is thus mainly &eter- 
niined by the growth of one industry or a small group of indus- 
tries, some being related industries. But it has already been 
shown that the mcrease in output is more rapid than the in- 
crease in the number employed in an industry. It follows 
that when the period of rapid expansion was at an end and 
the rate of growth in output was no higher than that of the 
population of the country as a whole, not only did the rate 
of relative growth of population in the area fall but an in- 
creasing number of the population of that area became avail- 
able for new industries. Moreover, the external economies 
created by the growth of the m^or industries proved an attrac- 
tion for such new industries. Thus a period of specialisation 
was followed by a period in which real diversification became 
marked, so that, by the end of the period under review, the 
newer and more miscellaneous indusmes were, represented, in 
greater or less degree, in all the main population groups, sudi 
as those in East Lancashire, the West Riding, and lie Clyde 
area. 

8 1. Nevertheless, even at the outbreak of the 1914-1918 war 
the economy of most of such groups was still highly specialised, 
so that their liability to persistent depression remained high. 


CHAPTER IV. 

THE POST-WAR PERIOD. 

Recent Population Changes. 

8a, Between 1921 and 1937 the population of Great Britain 
increased from about 42^ to 40 millions, that is to say, by 7^ per 
cent., or rather less than one-half of i per cent, per annum. 
But the increase was very unequally distributed. Thus, for 
example, in London and the Home Counties &e increase was 
about 18 per cent., while in the Midland group of counties, viz.. 
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Staffs., Warwicks., Wore., Leic., and Northants, it was about 
II per cent. No other area shows a comparable rate of increase. 
In the West Riding, Notts a&d Derby group the increase was 
of the order of 6 per cent., and in Mid-Scotland of 4 per 
cent. In Lancashire the increase was less than i per cent., 
while in Glamorgan and Monmouth there was a decrease of 
about 9 per cent., and in Northumberland and Durham of 
I per cent. In the “ Rest of Great Britain ” there was an 
increase of 6 per cent. The rate* of increase of population in 
London and the Home Coimties was nearly 2 ^ times that of the 
population of the country as a whole; although it contains 
only slightly more than 25 per ednt. of the total population it 
includes about 55 per cent, of the population added during ihe 
sixteen years in qu^tion. Although London and the Home 
Counties and the Midland group of counties contain between 
them only about 35 per cent, of the total population , of Great 
Britain, Ihey contain nearly 70 per cent, of me population added 
during the period. (See Table i, para. 54.) 

83. Between 1923 and 1937 the estimated number of persons 
insured against imemployment increased by 22-3 per cent, in 
Great Britain as a whole, by 42-7 per cent, in London and the 
Home Counties, by 28-2 per cent, in the Midland group of 
counties, by 15 per cent, in the West Riding, Notts and Derby, 
by 9‘5 per cent, in mid-Scotland, by 7-6 per cent, in Lan- 
cashire and by 4-7 per cent, in Northtimberland and Durham. 
In Glamorgan ana Monmouth there was a decrease of 4-3 per 
cent., while in the “ Rest of Great Britain,” i.e., excluding the 
areas already specified, there was an increase of 27-8 per cent.’® 

84. The rate of increase in the number of insured persons was 
nearly twice as high in London and Ihe Home Counties as in 
the whole country. In the Midland group of counties it was 
higher by about 6 per cent, than m the country as a whole and 
nearly twice as high as in any other area, excluding the “ Rest 
of Great Britain ” In all the other specified areas the rate of 
increase was considerably below the national rate, the highest 
rate being in the West foding, Notts and Derby area. It is 
important to observe that these figures relate to the total number 
of insured persons, not to the number actually employed at the 
dates for which the figures were taken. If the number actually 
in emplo3mient at the two dates be substituted for the number 
insTured the percentage increase is changed from 42*7 to 49'0 in 
London and the Home Counties combined; from 28 -2 to 36 0 
in the five Midland counties; from 15*0 to 12 -o in West Riding, 
Notts and Derby; from 9-5 to 9-2 in mid-Scotland; from 


Ministry of Labour, p 290, Table 1. 
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7-6 to lo-o in Lancashire, from 4-7 to 4-5 in Northiimberland 
and Durham; from (a fall of) 4-3 to (a fall of) 20-5 in 
Glamorgan and Monmouth; from' 27 *8 to 28-8 for the Rest of 
Great Britain; and from 22-3 to 24-2 for the whole of Great 
Britain/® 

85. The foregoing statistics are concerned with trends in 
the regional distribution of the total population and of persons 
insured against unemployment. Between July, 1923, and July, 
1937, the insured population in Great Britain, as a whole, 
increased by 22-3 per cent. At July, 1923, the estimated 
number of insured persons iiv London and die Home Counties 
was 2,420,510, and by July, 1937, it had increased by 1,032,500 
to 3,453,010. If the rate of growth in this area had been 
no higher than the national rate of growth the increase in the 
number of insured persons would have been, not 1,032,500 
but 539,800, so that the difference between the two, i.e., 492,700, 
represents the extent to which the rate of increase in London 
and the Home Counties exceeded the rate of increase in Great 
Britain as a whole. 

Industrial development of London and the Home Counties. 

86. Trends in the geographical distribution of the industrial 
population are clearly related to industrial trends. But it does 
not necessarily follow that the relative increase in the number 
of insured persons in the London and Home Counties area is 
due to a rate of growth in the industries of that area higher than 
the rate of growth in the same industries in other parts of the 
country. The explanation of that relative increase is, indeed, 
to be found mainly in the fact that the area does not include a 
complete sample of all the industries of the country. Its indus- 
trial population consists to a much greater extent than that of 
any other area of persons employed in the expanding industries, 
while a much larger proportion of such industries is included in 
that area than in any other area in the country. The expanding 
industries have shown expansion wherever they are located, 
and the table given below which was prepared by the Ministry 
of Labour shows that their rate of expansion in the London 
and Home Counties area has not been abnormal. In other areas, 
however, they g^ve employment to a smaller proportion of 
the total industrial population, and the declining industries 
normally employ a much larger proportion of the total. Thus 
the relative expansion of the London and Home Counties area 
cannot be regarded as an isolated phenomenon; part of its 
explanation must be sought in the decline of the declining 
industries of other parts of the country. 


«« Ibid. p. 291, Table II. 
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. Analysis of 23 industries in which, according to the evidence 
of the Ministry of Labour, the rate of expansion between 
1923 and 1937 Great Britain was greater than the average 
for all industries. 


— 

London 

and 

Home 

Counties. 

Lanca- 

shire. 

West 

Riding, 

Notts. 

and 

Derby. 

Staffs , 
Warwick, 
Worcester, 
Leicester 
and 

Northants 

Northum- 

berland 

and 

Durham 

Mid 

Scotland 

Glamor- 
gan and 
Mon- 
mouth 

Number of the 23 in- 
dustries found in 
each area m 1923 . 

23 

23 

• 

23 

23 

23 

23 

22 

Total msur^ popula- 
tion m the 23 indus- 
tries in 1923 

1,342,270 

436.080 

329,750 

497 » 9 io 

139,300 

255,220 

83,460 

Number m the 23 m- 
dustnes as percent- 
age of total insured 
population in area 
m 1923 

i 

55*5 

• 

26*9 

23.5 

41 I 

22*5 

32*2 

18.3 

Total msured popula- 
tion m the 23 indus- 
tnes as percentage of 
total msured in the 
same mdustnes m 
Great Britain : — 

1923 

33-3 

11*3 

8.2 

12 3 

3*5 

6 3 

2 «I 

1937 

32*9 

11*3 

8*6 

12*0 

3*7 

5-7 

2*3 

Increase in the 23 in- 
dustries between 
1923 and 1937 as 
percentage of total 
increase in Great 
Bntain in those in- 
dustnes 

32*2 

11*2 

9*3 

II. 4 

4*1 

4-8 

2*6 


Note — ^Tbe 23 industries in question include 7 Local' ' industries 
such as : — 


Distributive trades, 

Tramway and Omnibus service. 

Laundries, job dyeing and diy cleaning. 
Building ; 

and 16 Basic" industries such as* — 

Motor Vehicles, cycles and aircraft. 

Silk and artificial silk. 

Electric cables, apparatus, lamps, etc , 
Electrical engineering. 

Hotel, public house, restaurant, etc. service. 


87. While the relative increase in the insured population in 
London and the Home Counties is mainly due to the importance 
of the expanding industnes in the economy of that area, it is 
also partly due to the fact that the area has offered greater 
attraction than others to such industries as the distributive trades, 
general engineering, dressmaking and millinery, miscellaneous 
metal goods industries, motor vehicles, cycle and aircraft, and 
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chemicals/* Nor should it be forgotten that the statistics refer 
only to insured persons and do not include non-insured workers 
employed in tiie business professibns, in the central offices of 
national organisations, in central administration, etc. Although 
complete statistics for this group are not available there appears 
to be little doubt that the rate of increase of the group has been 
higher in London and the Home Counties area than in the 
country as a whole. 

The Depressed Industries. 

88. While il is no part of dur problem to discuss the deeper 
causes of the depression in the depressed basic industries at is 
necessary to take note of such depression in so far as it has a 
bearing upon industrial trends. Partly on account of its im- 
portance as a factor in the distribution oi population and partly 
on account of the fact that it illustrates, more sharply than any 
other industry, some conclusions that may be applied to other 
industries, it may be desirable to draw attention to recent trends 
in the coal mining industry. First it may be pointed out that, 
assuming no change in the methods of production and the rate 
of output per man, the output of the industry would need to 
increase at the same rate as the total occupied population if the 
industry was to absorb the same proportion as before of "the 
occupied population. On the assumption that technological 
changes were taking place the growth in emplo3unent would not 
keep pace with the growth in output. Since 1913 the output of 
the industry has fallen, practically the whole of the difference 
representing a fall in exports. It is clear that if the amount of 
employment had remained stationary after 1913 the growth in 
the population in the mining districts would still have meant a 
growing surplus of workers available for other forms of em- 
plojunent. But there was a reduction in emplojnnent far greater 
than the fall in output. The Mines Department publishes 
armuahy the numbers employed in the coal mining industry 
“ below and above ground ” and the following figures are taken 
from its annual reports. Comparing the two periods 1911-3 and 
1935-7" it is found that while output fell by 15-7 per cent, 
employment was reduced by 28 per cent. Again, comparing the 
year 1937 with the year 1923, while output fell by 12*9 per cent, 
employment was reduced by 34- 2 per cent. Finally, a compari- 
son between the two boom years 1929 and 1937 shows that out- 
put fell about 7 per cent, and employment by over 17 per cent. 

It IS impossible to indicate the precise extent to which the relative growth 
of the London and Home Counties area is due to this factor, but the statistical 
analysis in Appendix II suggests that while it is doubtless of considerable 
significance it has probably been exaggerated m pubhc discussion. 

** These are perhaps the best years available for comparison, for each of 
the two penods represented the last years of improving trade. 




41 

It IS cleax from these figures that changes in tiie manner of pro- 
ducing coal were even more important factors than trade depres- 
sion.*‘‘ Nor should it be forgotten that changes in the memods 
of producing coal include not only mechanisation but also con- 
centration of production at the well-endowed mines and the 
abandonment of uneconomic mines. Again, the fall in the 
export trade affected the exporting areas, such as Durham and 
South Wales, far more than the mknd regions, such as South 
York^ire and Notts. Further, vhile such exporting areas were 
suffering from extreme depression others, suth as South York- 
shne and Notts., were expanding at a sufficient rate to main- 
tain the volume of employment even in the face of progressive 
me^anisation. Thus the depression caused by a fall in the 
output of coal and the further surplus of workers created by 
mechanisation and concentration produced far-reaching changes 
upon the distribution of the mining population that remained at 
work. It should be observed also that in spite of the growth 
in general industrial activi^ the demand for coal in Great Britain 
remained practically stationary, after allowing for temporary 
fluctuations. The failure of home demand to increase was due 
to economies in the utilisation of coal and to the growing com- 
petition of oil and electricity as sources of power in transport and 
manufacturing industry. But this competition represented a 
substitution of one industry for another, not a fall in the total 
demand for the services previously provided by coal. 

89. Railway transport, which is one of the largest contracting 
industries, and the cotton and wool textile industries provide two 
outstanding examples of the competition of substitutes. Rail- 
way transport has lost its pre-war monopoly and has long been 
faced with the growing competition of road transport. The 
number employed in the railway transport indust^ has steadily 
contracted, but the transport mdustry in its wider sense has 
rapidly eispanded. The increase in employment in road trans- 
port is far greater than the reduction in emplo3unent on the 
raflways, almough it is difficult to estimate whether the increase 
in the total number of people employed in aU forms of transport 
has increased at the same rate as the total population between the 
ages of 16 and 64. The cotton industry and (to a less extent) the 
wool textile industry have suffered from the loss of foreign 
markets, which is the main cause of the decline in employment, 
particularly in the cotton industry. They have also probably 
sirffered to a small extent from the competition of artificial silk, 
but the growth of employment in the silk and artificial silk in- 
dustry has only compexrsated in small measure for tire total 

The statement of this statistical fact is not of course mtended to imply 
criticism of the policy of introducmg technical changes or any other kmd of 
real economy in the conduct of industry Changes of this kind have been 
introduced from time immemorial , they have, indeed, made economic and 
social progress possible 
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decline in employment in the textile industry. Thus, for ex- 
ample, in the cotton and woollen industries employment declined 
from approximately 715,000 to approximately 570,000, a decline 
of 145,000, while the number employed in the silk and artificial 
silk industry only increased from approximately 39,000 to 
approximately 76,000, an increase of 37,000. The fall in the 
numbers employed in shipbuilding and repairing, from approxi- 
mately 174,000 in 1924 to approximately 133,000 in 1937, 
was due mainly to a fall in ou^ut,*^ which in turn was due to 
the reduction in intemationartrade and the fall in the export 
trade in ships; but it was also associated with technological 
changes in the shipyards a®.d to the growing efficiency of 
ships, which were larger and faster and, on account of 
harbour improvements, were able to -load and unload more 
quickly than in pre-war days. Again, in the case of the 
iron industry, which also suffered from a decline in out- 
put, the decline in employment was greater on account of the 
growth in the size ot the furnaces and offier technological 
changes and the consequent increase m output per worker. 

90. It wiU thus be seen that the state of trade in the depressed 
exporting industries of this country does not provide a tuU ex- 
planation of the state of employment in those industries m the 
areas in which they are situated. They had passed through a long 
period of rapid expansion, during which the growth in output was 
accompanied by an increase in employment in many cases 
greater than the rate of increase in the occupied population. At 
tiiat time, in spite of economies effected by invention and organi- 
sation, the areas in which the industries were situated attracted 
labour from other parts. Depression since the war has intensi- 
fied changes that meant an economy of human effort with the 
result that instead of being able to attract workers from outside 
the industries find themselves with a continuing surplus repre- 
senting both a decline in output and the immediate effect of 
technical changes. In some cases the decline was due to the 
growth of industries (such as rayon) producing substitute 
products. But such industries were not in aU cases located in 
the same regions. At the same time there is a material differ- 
ence between a decline in output due to the growth of an in- 
dustry providing a substitute and the decline in output due to 
the contraction of foreign markets. In the former case there is 
specific employment witiiin sight as at least a partial alternative 
to the employment that it destroys; in the latter markets are 
destroyed and alternatives have to be sought. The one change 
is an incident of growth, the other an incident of a change in 

By comparing the tonnage launched during the three year periods 
19x1-13, 1928-30 and 1936-38 (each being the boom " period m its own 
cycle of change), and representing 1911-13 by 100, the index numbers for 
the two other periods are 81*2 and 51*3 respectively. 
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the larger world wMch be a real and lasting injury to the 
exporting communily. This, however, is a wide problem of 
national unemployment which goes far beyond the issues placed 
before the Commission. 

91. The migration of the industrial population from other 
areas to London and the Home Counties must be considered in 
the light of the chan^g trends in the chief industries. Before 
the war those industries were expanding so rapidly as to provide 
normal employment for the growing population of those parts 
of the country in which they were situated, which meant a rate 
of growth in those industries on* the one side and the lighter 
industries on the other determined by their relative profitability, 
while in London and the Home Counties the rate of ^owth of 
the expanding industries was determined by the industrial 
population upon which they were able to draw. After the war 
the decline of the " basic ” industries removed a population 
restriction upon the expanding industries, and this took place at 
a time when a spate of new inventions brought new tight, or 
relatively tight, industries into being. The substitution of elec- 
tricity for coal during the same period reduced the attracting 
power of the coalfields to some extent, though it is impossible 
to measure that extent. It certainly reduced the capital expendi- 
ture needed to start a new industrial enterprise, but it did so 
in all parts of the countiy. It may also be that the substitution 
of electricity for coal reduced local variations in the cost of 
providing power, but the gain in this respect was obviously less 
important in the case of the tighter finishing industries than in 
the heavier manufacturing industries. While it is probably true 
that the pull of areas (including London and the Home Counties) 
remote from the coal field was to some degree strengthened by 
the introduction of electricity the new source of power probably 
exercised less influence than other factors. In its evidence the 
Board of Trade stated: “ The widening of the area of cheap 
power is probably one of the factors which has contributed to 
the expansion of the tighter (including the electrical) engineer- 
ing trades in the region of Greater London in recent years.” 
In the course of his evidence the Board’s witness expressed the 
view that electricity both attracted industries to the London 
area and acted as a decentralising influence. Some of the in- 
dustries that are highly concentrated in Greater London — manu- 
factured stationery: musical instruments; scientific instruments; 
lea&er goods; fancy articles; fur — ^would have been in that 
area even without the development of electricity, but in other 
cases — such as vacuum cleaners, wireless apparatus, and tight 
engineering generally — ^the use of electridfy is an important 
cause of their growth there.*' 

Board of Trade, p. 80, par. 89 ; and Q. 894-941. 
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Transport. 

92. The influence of changes ajid development in transport 
since the war upon the distribution of industry and population is 
difficult to estimate. It is clear that no trade oould be carried 
on between two communities separated by an impassable barrier. 
Each would be compelled to provide for itself all tiie things that 
were needed for its own existence. If flie physical barrier were 
partly removed some inter-communily trade would spring up, 
but it would be ,rrestricted td that in which the economy of 
specialisation was greater than the remaining obstacle of trans- 
port. If the barrier were conqpletely removed and the goods of 
the two communities could be interchanged without any cost of 
transport, specialisation would be carried still turner, bfeing 
based upon narrower differences in physical and other advan- 
tages. Further, if the people of the two communities as well as 
the goods that &ey produced could be mbved from one place to 
the other there would inevitably be migration from the less richly 
endowed area 'to the other. 

93. This Simple hypothetical case is of assistance in endeavour- 
ing to mark the effects of changes in the transport system of this 
country. As has. already been pointed out, &e growth of rail- 
way transport enlarged the markets for the producte of the 
various parts of the country, promoted specialisation and 
fostered the growth, in appropriate places, of those industries 
that constituted the industrial economy of the nation. Thus, for 
example, textile manufacture concentrated in increasing degree 
upon Lancashire and Yorkshire and the products of the industry 
were sent not only to other parts of the ooimtry but to the ends 
of the earth; coal mined in the Midland area was sent by rail 
to London. But industries only develop where there are transport 
facilities. They followed the railways and in particular con- 
centrated upon ports and railway junctions, the railways and the 
junctions having themselves been constructed where industrial 
development based upon other and earlier forms of transport 
had already taken place. 

94. Thus it may be said that railway development removed, 
or partly removed, tire obstacle to the regional specialisation and 
concentration of industry. But that was not all. The method 
of charging employed by the railway companies possessed two 
characteristics, each of which tended to reduce the obstacle to 
the movement of goods over long distances. In the first place, 
commodites were classified “ having regard to value, to the bulk 
in comparison to weight, etc.,”‘* the low value commodities, 
such as coal and other raw materials, being charged a lower ton 
mile rate than high value commodities, such as consumption 


Railway Companies' Association, p. 6^6, par. 10 . 
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goods and other finished products. In the second place, the 
railway companies employed what is termed the tapering system, 
under which the rate per ton. mile was reduced as the distance 
over which tlje goods were conveyed was increased. Thus it 
may be stated, in general terms, mat railway policy tended to 
reduce to a minimum the obstacle of transport and in that way 
to foster regional specialisation and long distance traf&c. 

95. After the war, railway transport was subjected to a 
rapidly growing competition of rodd transport,*which has played 
a large and increasing part in the economy of the nation. The 
effect of the growth of road tiai^port in mechanicaUy-driyen 
vehicles has been threefold. In the first place transport facilities 
have been created in areas and between points that are not 
being served, or served in the same manner, by railway trans- 

g ort. This extension of transport facilities (as distinguished 
:om a reduction in transport costs between plac^» already 
enjoying railway facilities) has created new possibilities of in- 
dustrial development in areas not previously served. In the 
second place the competition of road transport between points 
already served by railways has seriously affected railway rat^ 
and, within the area of competition, has necessitated a rapid 
increase in the amount of traffic carried by the railways at ex- 
ceptional rates, that is to say, at rates that the particular traffic 
could bear and below the standard rate. Road transport 
began invading the monopoly of railway _ transport over 
comparatively short distances, but the competition spread until 
now exceptional rates are quoted for traffic conveyed between 

g laces over 100 miles apart. The need for exceptional rates 
as tended to reduce the effectiveness of the tapering system 
as an encouragement to long distance traffic and regional 
specialisation of industry,*’ and to attract iiew industries into 
the area in or around London. The exceptional rates are not 
the cause of this attraction; the cause is to be foimd rather 
in the development of road transport, which largely reduced 
the monopoly of railways as carriers of goods and thereby 
rendered exceptional rates inevitable if the railways were to 
continue to provide the service. 

96. In the third place, the growth of road transport has 
played a part in such decentralisation of population as has 
already taken place. Residential areas beyond easy reach of 
trains have grown up around most of the big cities as a result 
of the creation of new transport facilities. Snnilarly industrial 

The recent Report of the Tmnsport Advisory Council on the proposals 
of the Main T ina Railway Companies as to the conveyance of merchandise 
by rail which the Government have accepted in principle, proposes a con- 
siderable relaxation of the existing statutory control of railway freight 
charges. It is impossible at this stage to estimate what practical effect this 
will have on the present basis of railway rates or on the location of mdustry . 
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estabUshments have been removed from the congested parts 
of large towns to outl3dng areas partly because a supply oi 
labour can be assured, if necessary, by road transport and 
partly because road transport reduces the disadvantage of dis- 
tance from the heart of the market. For these two reasons 
the growth of road transport and other forms of local trans- 
port may be said to be among the most important of the 
factors leading to outward movement. 

Development of Light Industries. 

Q7. Reference has been made to three of the four changes 
which, in combination, mark* the change from the old to a new 
industrial era, these being the decline of the principal “ basic " 
industries constituting the foundation of the industrial economy 
of the chief industrial areas in the North and West; the de- 
struction of the monopoly of steam power through die grow- 
ing use Of electricity and oil, and the destruction of the mono- 
poly of railway transport through the discovery of the internal 
combustion engine and the growth of road transport. The 
fourth change has been the rapid expansion of miscellaneous 
industries, most of which are of a relatively light character and 
give employment to relatively large proportions of women 
workers. Many of these industries were already in existence 
before the war while some of them have been fostered in this 
country since the war by the tariff policy employed by the 
Government. The remainder are either industries that have 
come into existence in this country and elsewhere as the result 
of recent inventions, or industries already existing elsewhere 
but created in this country by the tariff policy of the Govern- 
ment.*® This group of industries is so miscellaneous in character 
that their location must be influenced by numerous factors; 
nevertheless, it is possible to submit broad general influences 
that jointly help to explain the extent to which they have grown 
in London and the Home Counties and in the Midlands during 
the postwar period. 

98. In the first place, the cost of power is a relatively small 
element in the total cost of supply, so that in so far as the 
growth of electricity has exercised an influence upon their 
regional location, that influence is indirect rather than direct. 
In the second place, a considerable proportion of these indus- 
tries fall mto a group of which it may be said that they are 
assembling industries based largely upon steel. The pro- 
duction of steel, which is the intermediate standardised 

To the growth of these industries should be added the spread of the 
holiday habit and the growth of many seaside and other holiday resorts. 
Evidence suggests that the growth of the services represented by such 
resorts, including the service of transport, has been among the most rapid 
forms of economic growth since the war, and that its effect upon the move- 
ment of population has been of the first importance. 
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material, is carried on in areas that are still determined 
by those natural and other factors discussed in the pre- 
ceding chapter. But the cost of steel itself forms a relatively 
small proportion of the final cost of the finished article, so that 
it may be obtained in most parts of the country without serious 
differences in the cost of the final product; in other words, steel 
is not a factor in the location of mis group of Ludustries. The 
steel itself is converted into component parts of the finished 
product, which is often bulky and, therefore, in order to reduce 
transport costs, is constructed as* near the market as possible. 
But the assembling industry is itself the market for tire com- 
ponent parts, so that even if suoh parts are not made in the 
establishment in which they are afterwards assembled, they 
are likely to be made in the vicinity. It is in this sense that 
steel may be regarded as the intermediate product; on the one 
side natural factors and transport, and, on the other side, the 
market and transport dre the determining considerations in the 
location of the successive industrial processes. 

99. In some respects the case of clothing resembles that of 
rnetal products. The location of the industries producing tex- 
tile materials is determined by factors already indicated in the 
previous chapter and the industries are largely concentrated 
in Lancashire and Yorkshire. The materials themselves com- 
mand a wide market and are, therefore, not an important factor 
in the location of the tailoring and dressmaking industries. The 
introduction of the bandsaw and of electrically driven machines 
converted a large part of a handicraft into a factory industry. 
In the case of women’s clothes, fashion counts with the result 
that the industry has grown in London (i.e. near the largest 
market) relatively to other parts of the country. The case of 
men’s ready-made clothes, however, is an exception: fashion 
and the market have exercised less influence, and the main fac- 
tories are located in Leeds and other places near the textile 
industries. 

100. These examples show the part played by the market as a 
factor in the location of certain types of industries. But the 
market may be an equally strong factor for other reasons. A 
large market represents a large aggregation of people and of 
industries. It therefore offers those facilities for production 
which in the previous chapter were termed external econo- 
mies. They include an adequate supply of the right kind of 
labour and of subsidiary industries. They also include, in 
greater or less degree, cognate industries. There can be no 
doubt that the existence of cognate industries is a factor of the 
first importance. An industry may be defined by process or by 
pioduct. The Birmingham district contains a large collection 
of industries based upon the capstan and the press but differing 
in their final products. It is clear that Ihe existence of such 
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industries acts as an attracting influence upon others bas^ upon 
similar manufacturing processes. , Similarly the Birmingham 
district, producing a large miscellaneous group of similar pro- 
ducts, attracts other industries of the same type. It is largely 
this factor, namely, the existence of cognate industries, whether 
defined by process or by product, that creates the further attrac- 
tion described in the evidence of the Board of Trade as indus- 
trial atmosphere. In such an area as that already indicated 
the existence of ^ large group of cognate industries also means 
the existence of a large group of industrialists accustomed to 
frequent changes and possessing an adaptability, in relation to 
new industries, that cannot be expected in, say, a highly 
specialised mining district, or an iron and steel producing dis- 
trict. The advantage of such an area is still further strengthened 
if, as in the case oif London, it constitutes a large part of the 
national market for the product. 

101. The importance of London as a market is not fully 
measured by its population. It ‘has those advantages that are 
associated with a capital city — ^probably in greater measure than 
any other capital city. For some new industries London is the 
first market in point of time; it provides a sort of initial goodwill 
and is the first which the industrialist seeks to capture. It con- 
tains a large body of wealthy potential consumers and attracts 
many others from the provinces: these constitute the first 
approach to the national market. Further, many industf alists 
wish to be near the pooling centre of experience and initiative 
and the centre of discussion and communication. Finally, the 
raw material of some industries is imported into London from 
overseas; such industries are attracted to the London area for 
much the same reason as the cotton industry has been built up 
in Lancashire, the grain milling industry at Hull and the on 
and oil cake industiy near the ports. 

Conclusion. 

102. The above considerations are concerned with the regional 
distribution of industry, which, in turn, determines the regional 
distribution of the industrial population. They may be summed 
up in the statement tiiat in the absence of decisive natural 
factors, such as &e existence of coal or of an adequate supply 
of suitable water, industries tend to be located within easy readh 
of the market. The industries that have shown a relative man- 
sion since the war are either local industries or industries in the 
location of whidh natural factors have not been decisive. The 
cost of power and transport is relatively low; in the past mch 
industries tended to settle in places, like London and Birming- 
ham, t^t were not 'suitable for the devdopment of those 
" basic " industries that are now declining; such places there- 
fore became the legatees of the remainder of the industrial estate. 
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particularly as they^ constituted, or were near, large markets. 
This factor or advantage has been cumulative in its effect. The 
existence of cognate industries, or common subsidiary indus- 
tries, of industrial atmosphere and of a large and growing 
market have pe^tuated and even accelerated a growth that 
was already taking place long before the war. 

Probable Future Trekds. 

103. The movement of the industrial population towards 
London and the Home Counties within receift years has been 
associated with an outward movement of industry and popu- 
lation from the congested parts of London to the suburbs and 
the surrounding country. In general, it may be said that up 
to a 'point the advent of a new industrial establishment in a 
large town or urban area often adds to the advantages enjoyed 
by those already settled there. But local concentration niay 
reach sudh a stage as*to bring disadvantages, such 2ls rising 
land values and increasing dif&culties of local transport, to 
the industries already established, and these disadvantages 
may become so serious as to make it economical for some firms 
to seek new sites at a distance from the centre. That stage 
has been reached in London and in some other large towns, 
and the advantages to be gained by the removal of an indus- 
trial establishment to tiie outsMfts or beyond have been 
strengthened by the improvement in transport facilities. Apart 
from this factor it should be noted that the growth of an urban 
area has influenced its industrial sj^tem by necessitating in- 
creasing exj^nditure and increasing employment on local trans- 
port. It will thus be seen that a large urban area exercises 
a double influence. Being a large market it tends to attract 
miscellaneous industries of a relatively tight character to itself, 
but it also tends towards location of those mdustfes on its 
outskirts, or migration to the outskirts of industries already 
established near the centre. 

104. In the present troubled and imcertain condition of world 
affair s, it is dlfBcult to attempt to predict the probable future 
course of trade or industry in this country or elsewhere. If, 
however, normal international conditions, with a reasonable 
degree of stability, are once more established, the jprobable 
future trends of industry and the industrial pojmlation in Great 
Britain, if not influenced by Government policy, seem tikely 
to be governed by several considerations. In the first place, 
it appears not unlikely that in course of time the fall m the 
rate of increase of the population will tend to reduce the rate 
of expenditure upon capitid development. In the second place, 
it is not unpossible that the fall in the e^orts of the products 
of the well-known pre-war expo^g industries will not be 
permanentiy arrested for some time to come. In the third 
place, a rising standard of living made possible by invention 
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and organisation, while hkely to counteract to some extent 
th i results of a reduction in the rate of expenditure upon capita] 
development, may be expected to express itself in increasing 
degree in an expansion of miscellaneous light industries as 
well as of services. It would not, therefore, seem unreason- 
able to anticipate that the importance of the pre-war “ basic ” 
industries in the national economy may decline, and that thal 
of other industries may increase, and in that event the indus- 
trial areas containing the former will only be able to keep up 
with the nation^ rate of general industrial progress, if thej 
are able to stimulate within themselves a growth of the miscel 
laneous tight industries in excess of the rate of growth of suci 
industries in the country as a whole. To what extent thai 
growth can be stimulated, whether by Government action oi 
otherwise, it is impossible to prophesj^. But the attractior 
of London and the Home Counties, which within recent years 
has been so strong, may already be losing, or in course of timt 
may be expected to lose, some of its force by reason of tht 
relatively greater vulnerability of the area to attack from th( 
air in the event of war as compared with other parts of th( 
country. Apart from this factor, and in the absence of som< 
restrictive regulation by the Government, we find no reasor 
for supposing that the trend to the South-East will be per 
manently checked after the Government's rearmament policy 
which of late has greatly increased employment in the Nortl 
and West, has accomphshed its purpose. 

105. Such a trend is not, however, in our view, inevitable 
and the question then arises whether it is desirable. If it is no 
desirable the further question arises as to how far it can b< 
checked. For reasons set out in subsequent parts of this Repor 
we regard the trend as undesirable, and in Part IV recommenc 
measures designed to place a check upon it. 
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PART II. 


SOCIAL, ECONOMIC^ AND STRATEGICAL 
DISADVANTAGES. 

Section II of Terms of Reference: — 

To consider what social, economic or strategicai dis- 
advantages arise from the concentration of industries or of 
the industriai popuiation in large towp*^ ■'> particular 
areas of the country. 

CHAPTER V. 

SOCIAL. 

Health. 

io6. An issue of primary importance in the consideration of 
the social disadvantages which arise from concentration of 
industries or of the industrial population in large towns or 
particular areas is the eifect of such concentration upon the 
health of the community. A large body of expert evidence 
has been placed before the Commission upon this subject. The 
Registrars-General for England and Wales and for Scotland 
have supplied comprehensive memoranda reviewing and anal}^- 
ing the question in the light of the mortality statistics of the 
last 6o to 70 years. It may here appropriately be pointed out 
that the official statistics as to mortality constitute the only 
comprehensive data which are available over a long period 
of time as an indication of the health of the nation. They 
are comprehensive in the widest sense, since they include the 
whole of the health experience, as reflected by deaths, and me 
available for every district of the country on a uniform basis.‘“ 
They are free from the influence of the personal factor which 
is inseparable from any detailed non-statistical appraisement of 
the state of the public health, and they afford a sound basis 
for assessing progress over a given period.®" It is, however, 
important to recognize that they are subject to real limitations. 
As the Registrar-General for England and Wales pointed out, 
social statistics of mortality are capable of varying interpreta- 
tions,®^ and it would, therefore, be unwise to use them as 
the sole basis for conclusions as to the present state of health 
in large towns. Years may pass before they reflect the effects of 
public health measures like slum clearance and abolition of 
overcrowding.®" Moreover, migration from country to town, or 
even from town to town is obviously a factor by which the 

** Registrar-General (E. and W.) p, 928, Q 7922-4. 

, so Joint Medical Committee.* 

Registrar-General (E. and W.), p. 928, par. 55. 

so Dept of Health, Scotland, p. 24. Q. 241-7. 
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urban statistics of mortality may be influenced according as the 
migrants bear the imprint of a native environment more or 
less healthy than that to which "they remove. In a similar 
connection it is pertinent to remark that evidence has been 
placed before the Commission that destitute persons tend to 
gravitate to tiie town.*® In the light of these considerations it 
IS clear that a mortality rate is not necessarily an accurate 
measure of the present health of the community to which it 
relates.®* 

107. In view df the limitations to which mortality statistics 
are subject in their use as indices of the existing standard of 
health, the Commission sought the assistance of the Royal 
Colleges of Physicians of London and Edinburgh, to whom 
four points were put on which the Commission were especially 
desirous of receiving information. These points were: — 

(a,) Disadvantages, from the health point of view, of 
life in the large industrial towns in Ihe past. 

(6) Improvement in health conditions, in these towns, 
over the last half or three-quarters of a century. 

(c) Health conditions to-day in those towns as compared 
with conditions in rural areas; does or does not the balance 
of advantage still turn in fevour of the country, and, if 
so, to what extent ? 

{d) Probable developments in the future. 

The two Colleges readily agreed to afford assistance upon 
these points. At me instance of the Royal College of Physicians 
of London a Joint Committee*® conmiising represaitatives of the 
Royal Colleges of Physicians and Surgeons, and of the British 
College of Obstetricians and Gynaecologists was formed to 
deal with the matter and in the course of its work thfe Committee 
obtained information on relevant matters from the Medical 
Officers of Health of 24 towns including Birmingham, Liverpool, 
Sheffield, Stoke-on-Trent and Cardiff as well as seaside resorts 
and garden cities, and from the Medical Officers of Health -of 
II counties. 

The Royal College of Physicians of Edinburgh also set up a 
Committee which consisted of the President and ii offier 
FelloAvs, a nominee of the Royal Faculty of Physicians and 
Surgeons of Glasgow, and a medical officer of the Department 
of Health for Scotland. On completion of their work both 
Committees supplied the Commission with reports. The Ministry 
of Health and me Department of Health for Scotland also supple- 
mented by special evidence upon health issues the gaaeral 
evidence mey submitted to the Commission. 

*• Scottish Cities, p. 221, Q. 2544 ; and London County Conndl, p. 391 < 
par. 88. 

** Joint Medical Committee and Royal College of Physicians, Edinburgh.* 

** Hereafter referred to as the Joint Medical Committee. 
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Conditions in the Past. 

io8. Almost a hundred years ago a medical investigator 
reporting to the Royal Conunission on the State of Large Towns 
and Populous Districts vrote: '“It has long been known that 
where a number of individuals are gathered together within a 
narrow compass, as in towns, the mortality among them con- 
siderably exceeds that occurring among an equal amoirnt of 
popi:^tion scattered over an extended surface, as in country 
^stricts.” That was at a time wh^n the sanitation and health of 
industrial towns were notoriously bad. The Royal Commission 
reported in 1844 that investigation showed that in 50 towns 
(including the largest manufacturing towns and ttie principal 
^rte after London) whose condition was examined, in scarcely 
one place could the drainage or sewerage be pronounced to be 
complete and good, while in sevfen it was indifferent and in 42 
decidedly bad as regards the districte inhabited by the poorer 
classes. It was often found that the most crowded portions of 
tile town, those most densely inhabited by the poorer classes, 
were utterly neglected and i^d no drainage, the refuse being 
allowed to accumulate and decompose in open channels and 
pools, or to run into open and stagnant ditches in the immediate 
vicinity of the houses. Ibe situation as regards water supply 
was found to be no better: in many instances, it was reported, 
the poor had no proper supplies of water available to them and 
were in the habit of begging or stealing the water they needed.®* 
In the same report of 1844 the following table®' appeared show- 
ing the average age at wmch death occurred during one year in 
five of the principal towns of England: — 

Average age 
at death. 

Years. 

Metropolis, i.e., Kensington, Strand, White- 


c^pel and Bethnal Green Unions .. 26J 

Leeds 21 

Manchester 20 

Bolton ...... ... . 19 

Liverpool 17 


109- At about the same time Professor Robert Cowan of 
Glasgow described the conditions in Glasgow in the following 
terms: — 

“ The next cause (after destituticm) of the diffusion of 
epidemic disease, is the state of tiie districts which the poor 
inhabit . . ■ . In all districts of the burgh, and in 

»• Royal Commission on the State of Large Towns and Populous Districts, 
First Report (1844), pp. x-xi, and Appendix, pp. fr-12. Also Second Rqwrt, 

p. I. 

Ibid, Appendix, p. 14 It will be appreciated that these figures include 
infant mortality. 
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the suburbs, there is a want of sewerage and drain- 
age .... The streets, or rather lanes and alleys, in 
which the poor live are filthy beyond measure . . . . 

The houses, in the disease-haunted areas, are ruinous, ill- 
constructed, and, to an incredible extent, destitute of furni- 
ture. In many there is not an article of bedding, and the 
body clothes of the inmates are of the most revolting 
description; in fact, in Glasgow there are hundreds who 
never enjoy the luxury of the meanest kind of bed, and 
who, if Ihey^attempted to put off their clothes, would find 
it difficult to resume them.”®® 

no. Professor W. M. Frazer, the Medical Officer of Health 
for the City of Liverpool, has written in connection with the 
present inquiry the following description of conditions prevail- 
ing in that city in the middle of the nineteenth century : — 

r 

“ There were then no Infectious Diseases Hospitals, and 
sewage disposal arrangements in the slum areas of the town 
were non-existent. There was no piped water supply in 
general use, no provision for the clealising and paving of 
streets and passages, and an enormous population, drink- 
sodden and degraded, was living in the conditions of utmost 
misery in the slum areas near the docks. Every conceivable 
combination of circumstances was present to cause explosive 
epidemics and during 1847, in the midst of the Irish potato 
famine, 300,000 immigrants landed throughout the year at 
the Port. Of these about 80,000, it is said, remained in 
Liverpool. These immigrants, unchecked and unsuper- 
vised, crowded into the cellars of the poorer quarters of the 
town bringing t5q>hus and other infectious diseases with 
them and supplying still more combustible material to feed 
the fire of the already sufficiently prevalent epidemics. 
. . . There followed what were probably the worst 

epidemics which occurred in any town in this country 
during the nineteenth century. The mortality rate from all 
causes during 1847, according to the Medical Officer of 
Health’s reports, ranged from one out of every seven of the 
population in the crowded Vauxhall district to one in every 
28 in the then outer areas of Rodney and Aber-'romby. In 
one street — ^Lace Street — ^not less than one-third of the 
ordinary population died in the course of the year.”®® 

III. Though Professor Frazer's vivid description relates to a 
town in which special and difficult conditions prevailed and 
accordingly is not necessarily to be taken as representative — as 
indeed it does not purport to be — of the state of large industrial 


Dept, of Health, Scotland, p. 1003, par 5 
Joint Medical Committee, Appendix A * 
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, towns generally at the time in question, it serves as a forceful 
reminder of the conditions which prevailed less than a century 
ago in one at least of the great industrial centres of this country. 

II 2 . More than 20 years later deplorable conditions still per- 
sisted in some towns of considerable size. The Sanitary 
Inspector in Dundee, at the time the Public Health (Scotland) 
Act, 1867, came into operation, described the conditions then 
prevailing in that town as follows: — 

“ At this time, i.e., about 1867, Dundee was wholly 
devoid of sanitation. Drainage of even the most meagre 
description was barely in evidence and what ftere was 
consisted of stone-built rubble, allowing the liquid to per- 
colate through and soak into the ground, thus poisoning 
the soil. A few public sewers were put down but these were 
confined to the leading thoroughfares. There was no^ proper 
supply of water for domestic, culinary or flushing purposes. 
All there was was largely obtained from wells situated at 
various places throughout the Burgh, the supply being 
limited and derived entirely from springs. Many of the 
population had to carry their supplies at least half a mile 
to their homes in pails. In dry weather water was carted 
into the Burgh in barrels from outwith the boundaries and 
sold on the streets. Monikie provided the only permanent 
supply, but it was very scanty and altogether insufficient. 
Under such conditions water closets were an impossibility. 


Overcrowding was rampant and the staff was much too 
weak to cope with it energetically, inspections being carried 
out only between midnight and 4 a.m. Many of the build- 
ings in the denser parts of the town were simply rotten, 
whilst there were between 200 and 300 underground cellars 
used as dwelling-houses. 

There was no attempt made to enforce the Smoke Abate- 
ment Act for modifying the pollution of the atmosphere by 
smoke emitted in dense volumes froin_ factory stalks and 
which was full of smut and coom. Dairies were of the most 
insanitary character, being without drainage, paving, light, 
ventilation, or dung stances, whiie the milk was drawn from 
the cows in the most undesirable surroundings. Piggeries 
were numerous and scattered all over the town in undesir- 
able places, even bedrooms, cellars, and attics being utilised 
as stys, the pigs mixmg freely with the family. 

From the year i860 onwards smallpox, typhus, and 
tyhoid or gastric fevers were serious menaces to the health 
of the community. In 1865 over 1,000 cases of t3q)hus came 
to light. For many years subsequent to this there were 

C 

19412 
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never less than from 300 to 500 cases i)er annum, and the 
treatment of these witiiout proper hospital accommodation 
other than the Royal Infirmary, which was invariably full, 
was a problem which the local authority long hesitated to 
deal with. Occasional cases of cholera cropped up in the 
warm weather from i860 to 1867, since which date there 
has been no recurrence of this.”'® 

113. At that time a high rate of mortality, as judged by present- 
day levels, waSf common both to large towns and ofter parts 
of the country, and even as late as the decade 1871-80 the 
average annual death rate in Great Britain was 20-3 per 1,000 
population (standardized ) . Each succeeding decade has seen 
a steady improvement, and at the end of the ten years 1921-30 
the average rate had fallen by more than 47 per cent, to 10 -6 per 
1,000 population in England and Wales and by 40 per cent, to 
12-2 per 1,000 in Scotland.'^ 

114. M parts of the country have participated more or less 
equally in that improvement," and a multitude of factors, social 
and economic, have contributed to it. Advances in medicine 
and the sciences generally; a higher standard of living with all 
that this implies in the way of better nutrition, clothing and so 
on; improved sanitation, water supply and housing; the develop- 
ment of the public medical and social services, such as the 
hospitals, the maternity and child welfare service, the health 
and unemployment insurance schemes, the widows, orphans and 
old age pensions scheme — ^tliese have aU, in common with many 
other developments and factors, helped to achieve that advance 
in the public health which is connoted by the decline in the 
standardized mortality rate. Factors which have operated to 
improve or protect the public health have naturally most greatly 
affected those areas, such as the large towns and manufacturing 
districts, where it was the least satisfactory or was exposed to 
the greatest danger. Thus, though the standardized death rates 
in tfe industrialised counties'* of Lancashire and Lanark were 
in 1921-30, as in 1871-80, the highest among the counties, they 
improv^ between those two periods to a greater extent than 
the death rates for any other counties: the average annual dea^ 
rate for Lancashire in 1921-30 was as much as 50 per cent, below 
the rate in 1871-80." 

Dept, of Health, Scotland, p. 1003, par. 4. 

The standardized death rate represents the number of persons who would 
have died m a year out of each 1,000 of the population if the sex and age 
constitution of the population to which it relates had been the same as that 
of the census population of England and Wales in 1901 (this being the 
standard population used m the national statistics of Great Bntain). 

•* Registrars-General, p. 941, Table A, and p. 997, Table A. 
Registrars-General, pp. 941, Table A^ and 997, Table A. 

Statistics for towns are not available before 1911. 

Registrars-General, pp. 941 and 997. 
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. II5. Turning to towns and rural districts in England and 
Wales, between 1911-14 and 1931-34 the standardized death rate 
fell by 31 per cent, and 28 per cent, m county boroughs and other 
urban districts respectively as compared with a reduction of 22 
per cent, in rural districts. In Scotland also the improvement 
has been relatively greater in the urban areas than in rural areas, 
the percentage reduction in the death rate between 1911-14 and 
1931-34 being 27 in large burghs, 25 in small burghs and 22 in 
landward areas.*' 


116. Thus the gap between urban and rural mortality has 
been narrowing. In 1931-34 it still, however, remained sub- 
stantial, as between county boroughs or large burghs on the one 
hand and rural areas on the other hand, as will be seen from 
the following table,®' which, nevertheless, also shows that the 
difference between the rates in these two classes of argas was 
lessened in striking measure between 1911-14 and 1931-34. 


Area. 

Standardized death 

1 rates per i,ooo 

livmg at all ages 

Infant mortality 
rates per i,ooo 
live births 

Average rates. 

Average rates. 

1911-14. 

1931-34* 

T911-14. 

1931-34. 

England and Wales, all areas 

13*5 

9*7 

no 

64 

London Administrative 





County 

14*5 

10*1 

108 

65 

County Boroughs {a) 

15*9 

10*9 

125 

73 

Other urban districts (a) 

13.0 

9*7 

107 

61 

Rural distncts(a) 

10*9 

8*7 

90 

56 

Per cent, excess in county 





boroughs over rural dis- 





tricts m England and Wales 

4-46 

+25 

+39 

+30 

Scotland, all areas 

14*9 

11*2 

no 

82 

Large burghs 

i6-8 

12*2 

123 

90 

Small burghs 

14-2 

10*6 

102 i 

70 

Landward areas 

12*8 

10*0 

91 1 

71 

Per cent, excess in large 





burghs over landward areas 





m Scotland 

+31 

4-22 

+35 

+27 


(a) Excluding areas in London’s outer ring from 193X onwards (This 
exclusion has no important efiect on the county borough or rural distnct 
rates, but it raises the rates for other urban districts by about 5 per cent.) 


•• Registrars-General, p. 943 , Table B, and p. 998, Table B. 
Ibid, p. 918, par. 9 ; p. 984, pax. 10 and p. 998, Table B. 
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It will be seen from the table that while in 1911-14 Ihe general 
mortality rates in the county boroughs of England and Wales 
and the large burghs of Scotland w«re 46 and 31 per cent, respec- 
tively in excess of the rates in rural and landward areas, the 
excesses had fallen in 1931-34 to 25 and 22 per cent. The excess 
of infant mortality in county boroughs and large burghs also 
dropped considerably in that twenty-year period though not to 
the same extent as in the case of general death rates. 

117. There can be no doubt that this drawing together of the 
mortality rates in the large towns and in the rural districts is 
symptomatic of the remarkable advance which has been made 
in overcommg and eliminatihg the disadvantageous elements 
which formerly influenced the public health in large towns. 

Present Conditions. 

118. hater figures hold the promise of further improvement. 
The standardized mortality rates and the infant mortality rates 
for the towns were both in 1935 and 1936 below the average 
rates for the towns for the period 1931-34. The general and the 
infant mortality rates, however, still remain higher for the towns 
than for the rural districts.®® Although the question whether, or 
not life in the town is to-day as healthy as life in the country 
involves so many complex issues and intangible factors that 
conclusive proof one way or the other is unobtainable, the fact 
of that difference still obtaining between urban and rural mor- 
tality rates naturally raises a presumption that, though the differ- 
ence between town and country is much less than it was last 
century, on a general view the country remains healthier than 
the town. That presumption is supported by the evidence of 
the Joint Medical Committee which embodied the conclusion 
that despite the enormous improvement in the health condi- 
tions of large industrial towns over the last half or three- 
quarters of a century, the health of rural districts remains 
to-day better than that of urban districts. 

119. Nevertheless such ^eat progress has been made in the 
towns that some authorities go so far as to say that some 
urban areas, even cities, have attained equality with the cqmi- 
tiy. As an instance of the expression of this point of view, 
reference may be made to the evidence supplied to the Com- 
mission by the Royal College of Physicians of Edinburgh where 
it is said: “ Already, it would seem, in certain cities and in 
some parts of most cities, the standards achieved are not in- 
ferior to those which obtain in tire country ”. Other autho- 
ritative statements to a similar effect have been placed before 
the Commission.®® 

Registrar-General (E. and W ), p 918, par. 9. 

E*g., Medical Officers of Health for Sheffield, Wigan and Kent quoted 
in Appendices to Report of Joint Medical Committee.* 
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120. Before leaving the subject of the present standard of 
hea.lth in towns reference should be made to the suggestion 
which is sometimes advanced that from the point of view of 
the public health there is an optimum size of town. With 
regard to this suggestion attention is drawn to the following 
table^° in which mortality figures are given for towns in England 
and Wales, grouped according to the size of their population 
at the census of 1931. 



Standardised 
Mortality Ratios 
at all ages 

• 

Infant Mortality. 

A?:eas and Population 
Groupings 

Ratios 
per 1,000 
live births. 

Rates 
per 1,000 
live births. 

« 

1935* 

1936 

1935 

1936 

• 

1935 

1936. 

England and Wales 

County Boroughs outside 
Greater London — 

100 

100 

100 

100 

57 

59 

Under 50,000 . . . 

109 

103 

112 

92 

64 

54 

50,000-100,000 

no 

no 

109 

107 

62 

63 

100,000-250,000 . 

114 

113 

114 

108 

65 

64 

250,000 and over 

Other Towns outside Greater 
London — 

116 

112 

121 

117 

69 

69 

Under 50,000 . . 

100 

100 

96 

95 

55 

56 

50,000-100,000 

Towns of London^s outer 
ring — 

108 

99 

93 

80 

53 

47 

50,000-100,000 ... 

81 

84 

81 

S3 

46 

49 

100,000 and over 

London Administrative 

90 

92 

84 

88 

48 

52 

County 

99 

104 

102 

112 

58 

66 


While these figures show that the towns with the greatest 
population tend to have the highest and smaller towns to have 
the lowest standardised mortalities and that, except in “ other 
towns outside Greater London ”, infant mortality rates also 
show this relation to population/^ they also indicate that there 
is no uniform level of mortality in towns within the same limits 
of size. Thus, towns of London's outer ring with populations 
between 50,000 and 100,000 show a mortality ratio much below 
the ratio shown by other towns within the same limits of size. 
In a sentence, to quote the Registrar-General, the figures “ pro- 
vide no support for the hypothesis that from the standpoint of 

Registrar-General (E. & W.), p 921, par. 25. 

A “ standardised mortality ratio at aU ages is the local standardised 
death rate expressed as a percentage of the national standardised death rate 
in the same year. 

Registrar-General (E. & W.), p 922, par. 26. 
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resulting healthiness there is for towns an optimum population 
which is intermediate between the smallest and the largest 
This conclusion is supported by' the evidence of the Ministiy 
of Health/^ 


The following table contains similar figures for Scotland: — 


r 

Areas and Population 
Groupings 

Standardised 
Mortality Ratios 
at all ages. 

r 

Infant Mortahty. 

Ratios 
per 1,000 
live births. 

Rates 
per 1,000 
live births 

1935* 

1936. 

1935. 

1936 

1935 

1936 

Scotland ^ 

100 

100 

100 

100 

77 

82 

Burghs • — 







Under 20,000 

95 

93 

85 

81 

65 

66 

20,000-50,000 

103 

103 

99 

lOI 

76 

83 

50,000-100,000 

109 

108 

109 

119 

84 

98 

100,000-250,000 . . 

102 

100 

103 

92 

79 

76 

250,000-1,000,000 

100 

99 

91 

83 

70 

68 

Over 1,000,000 . . 

118 

123 

128 

132 

1 

98 

109 


TOs table shows that though the towns in the larger popula- 
tion groups suffer from higher mortality rates than the towns 
in the smallest population group, mortality does not increase 
step by step with size. The figures afford no more support 
than do the figures for England and Wales for the theory that 
from the aspect of health there is an optimum size for towns. 

121. The favourable position of London in company with 
the towns of London’s outer ring as shown by the figures in 
the foregoing tables is especially noteworthy. Greater London 
had an average annual death rate below the national average 
in both the decades 1901 to 1910 and 1921 to 1930 and only 
slightly above the national average in 1911 to 1920. In a 
period of no more than 40 years between the end of me decades 
1881-90 and 1921-30 Greater London’s average mortality rate 
fell from 20-0 to 10-5 per 1,000 population or by as much as 
47-5 per cent.” 

122. In the small town there is generally found a greater 
degree of personal interest, both voluntary and oflSicial, in con- 
nection with the public health services than is formd in the 
large imit where tiie administrative machinery is necessarily 
more elaborate. On the other hand, the large unit has the 


Ibid , par. 27. 

Mims-hy of Health, p. 949, pars, i and 2 ; and p. 957, par 38. 
Registrar-General (E. & W.), p. 930, Q. 7944 and Table A, p. 941. 
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. advantage, as a rule, of possessing more experienced officers 
in those services/' Further there can be no question as to 
the superiority of the general* medical and hospital services in 
the big towns. It has been well said that “ without the con- 
centration of population in the towns which provides teaching 
matmal in the necessary variety and volume, affording the 
medicsd profession a wider experience and opportunity for 
sp^klisation and research, it is fairly certain that medical 
science could not have reached present level ” This ad- 
vance in medical science has benefited both •town and coun- 
try. The towns and areas of concentration of population also 
poss^ more complete environmental health services, such as 
publicly provided water supplies, sewerage and sewage dis- 
posah works, and refuse collection and disposal schemes, than 
the county,'® though a marked advance has been made, par- 
ticularly in the last ten years (i.e. since the passing of the 
Local Government Act; 1929, which authorised county coun- 
cils to contribute to the cost) in the provision of these services 
in rural districts. In this matter also the advantages possessed 
by the town may benefit the country, for the health protection 
directly afforded by an efficient sewerage and sewage disposal 
scheme may not be limited to the town or area actually served 
by the scheme, but may extend, for example through the pro- 
tection from pollution which the scheme may give to the local 
supplies of water, to the adjacent rural areas. 

123. What are the causes of the higher mortality rates which 
in general still prevail in Great Britain in towns as compared 
wiffi the country? The Registrar-General for England and 
Wales comes to the conclusion, after an examination of the 
mortality statistics, that the factors most important in enhancing 
the death rates of residents in towns appear to be : — 

(1) the crowding together of houses; 

(2) the crowding together of people into houses too small 
for them; 

(3) the apparent aggravation by urban conditions of 
other adverse effects of economic pressure upon the 
standard of living and environment; and 

(4) the production of smoke from factories and homes 
which reduces the effective sunshine.” 

This conclusion is supported by the information submitted to 
the Joint Medical Committee by Medical Officers of Health. 
Housing conditions, lack of planning, smoke and noise, and the 
economic state of the family are all given as important factors 
in ffie state of the health of towns. 

Ministry of Health, p* 950, par. 10. 

Dept, of Health, Scotland, p 35, par. 46. 

7 « Ibid, p 33, par. 37. 

7 » Registrar-General (E. and W ), p 928, par. 55. 
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The Future. 

124. Is it inevitable that large towns should suffer higher 
mortality rates than the country? The evidence before the 
Commission iudicates that the answer is in the negative, and 
this seems to be confirmed by the following comparison of the 
Dutch and English mortality rates for 1935 and 1936 : — 


— 

Infant mortality 
--per 1,000 live 
births 

Crude death 
rate per 

1,000 living. 

1935 

1936 

1935 

1936- 

Holland 

40 

39 

8-7 

8-7 

Amsterdam 

28 

29 

8-3 

8-6 

Rotterdam 

36 

3 X 

• 

7*7 

7*6 

England and Wales 

57 

59 

II-7 

I 2 -I 

London 

58 

66 

11*4 

12*3 

Birmingham 

65 

63 

ii*i 

II -5 

Liverpool ... 

84 

76 

13*4 

13*2 

Plymouth ... 

60 

57 

12-5 

I2'7 

Southampton < ... 

46 

53 

11*5 

12*1 

All Rural Districts 

49 

53 ' 

11*8 

12*2 


It will be observed that both the infant mortality rate and the 
crude death rate are lower in Amsterdam and Rotterdam (cities 
with populations of 782,000 and 595,000 respectively in 1936) 
than in Holland as a whole, and are much below the rates pre- 
vailing in the same years in the rural districts of England and 
Wales. Even after making allowance for present differences in 
age constitutions between tiie total populations of Holland and 
this country, the Dutch national rates remain much below the 
English.*" In regard to infant mortality a similar situation as 
between town and country prevails in Sweden, where, according 
to the evidence of the Royal College of Physicians of Edin- 
burgh, the average mortality rate in the towns is less than the 
rate in the country districts, which itself is already very low. 

125. On the Dutch figures a significant comment was made 
by the medical witness who appeared before the Commission 
on behalf of the Ministry of Health. “ One must remember,” 
he said, " that some 12 years ago or so, Holland was in much 
the same position as we are to-day, so it might reasonably be 
anticipated that our mortality figures will in time reach what 
Holland has reached.”** The fact that one at least of the large 
English towns figuring in the above table had in 1935 and 1936 

Registrar-General (E. & W.), p. 922, pars. 28-32, 

Ministry of Health, p 958, Q 8055. 
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more favourable mortality rates than the rural districts would 
seern to confirm the possibility of that anticipation being 
realised. Further, the Royal College of Physicians of Edin- 
burgh point out that both the general death rate and the infant 
mortality rate for Greater London in 1936 were below the rates 
for the rural districts of Scotland. In 1936 the general death 
rates in Wales were higher in rural than in urban areas. “ 

126. As already pointed out, the Registrar-General concludes 
from his statistical examination Siat important factors 
enhancing death rates of town dwellers indude the crowding 
together of houses, the crowding iogether of people in houses 
and smoke pollution of the atmosphere. With regard to the 
factois of crowding together of houses and smoke pollution of 
the atmosphere, the Registrar-General points out that they are 
largely the outcome of the concentration of the heavy, smoke- 
producing industries ifi certain areas and the uncontrolled 
growth of towns around them. In his view these two factors 
" are not necessary accompaniments of urban life if, in the 
location of new factories and the planning of towns, the future 
health of the population is the paramount consideration.” 
Similarly he considers that the factor of crowding within houses 
is ” by no means an inevitable feature of urbanisation, and the 
planning of towns on modern lines with adequate transport 
facilities should minimise this factor provided that the improve- 
ment in living accommodation is not offset by any reduction in 
the standards of nutrition through economic pressure. Such a 
reduction would be particularly unfavourable to the health of 
married women and children.”®® Indeed, taking all four 
factors which he distinguishes as being most important in 
enhancing the death rates of residents in towns, he regards none 
of them as being inherent in the existence of an urban 
community.®* 

127. The validity of that view seems to be confirmed in the 
case of the crowding together of houses and of people witlm 
houses by the considerable disparities which cilready exist 
between large towns in regard to the number of persons per 
acre and the number of persons per room. Grouping London 
and the county boroughs and the large burghs according to their 
populations, it is found that in 1931 the number of persons per 
acre, a figure which may be taken as giving a rough measure 
of &e density of houses in a town, varied from 15-0 to 58-7 
among towns with populations exceeding 500,000; from 12-2 to 
^•8 among towns with populations between 200,000 and 
500,000; and from 7-6 to 39-1 among towns with populations 

** Joint Medical Committee, App. !.• 

*» Registrar-General (E. & W.), p. 928, par. 56. 

*« Ibid, p. 929. Q- 7931 - 



between 100,000 and 200,000.“ As regards the number of per- 
sons per room the figures varied from 0-83 to 1-56 in the first 
group; from 0-69 to 1-14 in the ^intermediate group; and from 
0-64 to I ‘58 in &e third group.®' The existence of such wide 
differences between towns in the same population groupings 
clearly indicates that an unduly high density of persons per 
acre or per room is not an inevitable concomitant of a large 
town. In pomt of fact both the densi^ of houses per acre and 
the number of persons per house are, in their nature, factors in 
the character aad ^owth of a town which are amenable to 
public control; and in this country they are now subject to such 
control. The Town and Country Planning Act, 1932, contains 
provisions enabling a local authority to restrict the number of 
new houses which may be erected upon any particular' site,*' 
and for many years 12 to the acre has been the general upward 
limit applied to the density of subsidised cottages.®* Under 
the Housing Act, 1936, a house may fiot be occupied by more 
persons than the Act permits having regard to its size.®* 

Sunilarly, in regard to smoke, few people would to-day 
contend that an atmosphere heavily laden with smoke is insepar- 
able from industrial concentration. 

128. The view expressed by the Registrar-General that the 
adverse effects upon health of these defects of present urban 
life could be minimised by planning is supported % the medical 
evidence. 

The Joint Medical Committee expressed, in their report, the 
conclusion that the health of industrial towns could be further 
improved by such measures of planning as would introduce into 
the town as many as possible of tiie essential features of the 
country. The foEowing measures are suggested by the 
Committee : — 

(а) The town should be planned so that its several parts 
are aUotted to industry, shops, dwellings, open spaces, etc. 

(б) Contamination of the air by smoke should be reduced 
to the nainimum. 

(c) Overcrowding of houses on sites should be avoided : 
not more than 12 houses should be erected per acre of 
budding sites; each famuly should have a house with a 
garden. 


The figures as to density of persons per acre signify the overall density 
in the areas in question, taking account of roads, railways, factories, etc., 
as well as houses. 

Registrars-General, p. 945, Table C, and p. 999, Table C. 

Town and County Planning Act, 1932, Section 12. 

Garden Cities Association, p. 739, pax. 29 ; and Joint Medical Committee, 
App. A.* 

Housing Act, 1936, Sections 58 and 59. 
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{d) Overcrowding per room should, as far as possible, be 
avoided. 

(e) Workers’ dwellings should be near their place of 
work: a sufficiency of dwellings for workers should there- 
fore be provided from the outset for any factories to be built 
in any area. 

(f) Residential areas should be within easy reach of the 
open country. 

In order to attain these ends the Committee suggest that it inay 
be necessary to impose a restriction on the size of developing 
industrial towns. Further, the Committee consider that an 
interchange of amenities is, in the future, desirable between town 
and country, and would be of advantage to both; the scheme of 
tire Garden City is a model towards which the location of in- 
dustry should work.®" 

129. The statement’ supplied by the Royal College of 
Physicians of Edinburgh embodies the conclusion that “ in 
present circumstances there is no need, as far as health goes, 
to deprecate the growth of well-planned urban areas. What is 
much more important is to ensure that the conditions within 
these urban areas are as good as can possibly be attained by 
proper utilisation of the knowledge and material resources 
already at our disposal.” 

130. The position is well summed up in the following extract 
from the evidence of the Ministry of Health : — 

” Hitherto health services have been preoccupied in miti- 
gating the grosser evils of uncontrolled urban development, 
in curing iUs rather than preventing them, and little time 
or thought or money could be spared to the promotion of 
positive health and to the consideration of what constitutes 
an ideal urban environment. The great need of a town 
population is access to the country or the equivalent of 
what the country means — afresh air, sunlight, facilities for 
exercise and recreation and means for the harmless and 
profitable employment of leisure. These things are essential 
for old and young, but particularly for the young. ”®‘ 

131. While progress is being made towards better urban 
conditions there is no need to anticipate that the conditions in 
rural areas will not also improve. There was a concensus of 
opinion among the county Medical Officers of Health who co- 
operated in the inquiry of the Joint Medical Committee that 
rural hfe can be made more healthy than it is to-day, if some 
of the amenities of town life are introduced into the country. 

Joint Medical Committee.* 

Ministry of Health, p. 957, par.*- 40. 
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By tile provision of public v?ater supplies and sewerage and by , 
the modernisation of housing, much has already been done to 
give rural areas the sanitary advantages of the towns. It is to 
be anticipated that this process of improving the environmental 
conditions of rural life will continue. Thus, in looking to the 
future of town in relation to country it must not be supposed 
that country conditions will remain static. At the same time the 
fact remains that the medical evidence, including that of Medical 
Officers of Health of counties ^ind towns, supports the view that 
such disadvantages to health as are still present in town life are 
capable of being minimised if not removed in a weU-plarmed 
town.®* Indeed some medical authorities go even further and 
indicate that, given a well planned or replamned town, health 
conditions should be more favourable in town than in country.** 
The question as to what constitutes the well-planned town 
becomes, therefore, of primary importance. The medical 
evidencef suggests that from the health point of view a town is 
weU planned which while retaining all possible advantages to be 
derived from (i) slum clearance and the abolition of overcrowd- 
ing, (ii) better housing, water supply, drainage, hospital and 
other faeflities as against the rural areas, at the same time 
approximates most nearly to the country in respect of sunlight, 
open space, recreation facilities and other amenities. 

Housing. 

13a. The concentration of industry in large tovras which 
accompanied the Industrial Revolution fostered a similar con- 
centration of the industrial population. The new factories re- 
quired a great and ever increasing number of workers. The 
populations of the industrial towns rapidly increased by reason 
both of immigration and an excess of births over deaths. Vast 
numbers of additional houses were required to accommodate 
the soaring population. The construction of the houses was 
subject to little or no public control. The persons for whom 
the houses were required had to give regular and punctual 
attendance at their places of employment and had to work 
long hours, and the almost inevitable result was that the houses 
were packed densely in close proximity to the factories, “i^e 
same reasons which combined to produce that overcrowdirig 
of houses on sites also induced overcrowding of people within 
the houses. Houses, factories and other industrial establish- 
ments were intermixed without plan. The fact that the smoke 
and noise from the factories might adversely affect the public 
health was ignored. Building proceeded also regardless of the 
need for preserving open spaces for amenity and recreation. 

»* Registrar-General (E. & W.). p. 928. par. 56 ; Ministry of Health, p. 957, 
par. 38 ; Joint Medical Committee, Appendices A and B* ; Royal College of 
Physicians, Edinburgh.*' 

•* Joint Medical Committee, Appendix A.* 
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In short there was no town planning; it is in the unplanned areas 
of badly constructed and congested housing that the health 
records of the great cities and conurbations are worst.®** 

13^. Modern urban development has been largely free from 
the disadvantage of congestion of housing. Municipalities have, 
with financial assistance from the State, become large providers 
of houses and, as mentioned above, for many years 12 to the 
acre has been the general upward, limit applied to the densi^ of 
State subsidised cottages. The oWcrowding»of persons within 
houses is being attacked. The creation of fresh overcrowding is 
prohibited by law and local authorities have commenced to 
provide houses for the purpose of enabling existing overcrowd- 
ing to be reduced and remedied. At the same time a more 
eiuightened view is being taken, and greater foresight is being 
exercised, as to the needs of the community for public open 
spaces. Further, by tile use of electricity and gas in industrial 
processes and the introduction of improved methods of coal utili- 
sation, smoke pollution of the atmosphere is less prevalent than 
in the old congested centres. Such pollution as does occur is, 
moreover, less concentrated owing to the more open form of 
development, which is bound similarly to be beneficial in reliev- 
ing the community from the greater noise which is inherent in the 
congestion of housing and industiy. There can be no doubt 
tiiat all these factors contribute in greater or less measure to 
the better health experience of the outer urban areas of industrial 
towns as compared with the old, congested, unplanned cores 
of those towns. 

General Progress. 

134. A large proportion of the housing of Great Britain is of 
recent construction. According to estimates given in the report 
of the Inter-Departmental Committee of 1937 on the Rent 
Restrictions Acts there were in 1937 some 8,116,000 pre-war 
houses in Great Britain.®* Comparatively few houses were 
erected during the war. The number of houses provided from 
ist January, 1919, to 31st March, 1939, is shown below: — 

England 

and Wales. Scotland. 

By local authorities 1,112,505 212,866 

By private enterprise with State assistance... 430,327 

By private enterprise without State assistance 2,449,216 61,-444 

Totals 3,992;048 3 I 7»377 

' , ^ 

4.309,425 

From these figures it will be seen that rather more than one- 
third of the houses of Great Britain belong to the last 20 years. 

94 Ibid. 

Cmd. 5621, pars. 33 ” 35 - 
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135- The contribution made by the State and local authorities 
towards the solution of the housing problem has involved a large 
charge on public funds. At the end of the financial year 
1935-6, the gross outstanding loan debt of local authorities on 
housing was ;^63i,900,000. In that year the housing expendi- 
ture on revenue account of local au&orities was £45,600,000, 
of which £35,900,000 was accounted for by loan charges. Local 
authorities received as housing income £25,450,000 from rents, 
fees, etc., and £j»6,o5o,ooo by way of Government grants, a 
total of £41,500,000, so that on the year a sum of £4,100,000 
remained to be met out of the rates. 

A 

Suburban expansion. 

136. The natural place for a town to provide additional houses 
to meet the needs of its population is on the outskirts of its 
built-up area, and most of the houses erected since the War 
have been so sited whether they were provided by private 
enterprise or by the municipalities. As already indicated, this 
suburban development has been carried out in a manner which 
has advantages, so far as the physical health of the inhabitants 
is concerned, over the congested development of the past. It 
may, nevertheless, suffer from serious defects. Often the 
housing has proceeded in a haphazard manner and as a mere 
extension of the old town, though perhaps outside the muni- 
cipal boundary. Commonly, housing has far outstripped the 
provision of communal buildings and services, such as churches 
and chapels, schools, libraries and public meeting places, with- 
out which a healthy industrial community in the full sense of 
the term is hardly practicable. In relatively few instances has 
any deliberate attempt been made by local authorities to co- 
ordinate housing development vrith industrial development, or 
vice versa: where housing and industry have happened to 
develop in satisfactory relationship to one another this has 
generally been a matter of good luck rather than design. 
Among the few exceptions to this statement are the urban units 
which the Liverpool Corporation and the Manchester Corpora- 
tion are establishing at Speke ^d W3dhenshawe respectively, 
descriptions of which are given in Appendix III. 

137. Apart from the common absence of correlation of housing 
and industry and the lag in the provision of community services, 
this suburban expansion is fed by the movement of men, women 
and children from the district and surroundings in which more 
often than not they have been born and bred, in which their 
friends live, and in which their interests are mainly centred. 

The figures given are the aggregates of the figures for the financial year 
ended 31st March, 1936, in England and Wales, and the financial year ended 
15th May, 1936, in Scotland- 
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They may move miles away from their old home to a large 
housing estate with little or no community life, lacking facilities 
conducive to the growth of a'commumty life and, if the estate 
is composed of houses for one class only of the population, so 
constituted that the development of a full and healthy com- 
munity life is next to impossible. 

The housewife often mads that she has to pay higher prices 
for food and other family necessities than in her old district. The 
better housing accommodation which the family possesses may 
cost more in rent or similar payments.*' • 

138. At the same time as this spread of the towns by &e 
development of housing on the outskirts has been proceeding 
industrial activities (especially of the non-manufacturing and 
commercial kind) have been expanding, and providing employ- 
ment for more persons, in the central areas. The common result 
is that while the persons who have gone to live in the suburban 
areas have secured the advantage of better housing they have 
often become committed to the expense of long daily journeys — 
which may have to be made in overcrowded, fati^ing, and 
indeed unhealthy conditions — ^to and from their workplaces in 
die central area of the town. It is estimated that the average 
distance travelled per passenger journey on railways in Greater 
London now controlled by the London Passenger Transport 
Board increased from 3-90 miles in 1924 to 4*44 miles m 1932. 
For tile wider London Passenger Transport Area the average 
distance travelled per passenger journey in 1935-6 was 4-50 
miles.** The expenditure on transport by public conveyances 
within the London Passenger Transport Area, has been esti- 
mated at approximately ;^I5 per family per armum, or about 
8 per cent, of the. average income of working-class families in 
London.’* In Birmingham in 1936 the cost of transport is said 
to have represented, on average, an expenditure of £8 17s. per 
family per annum. Even in the cases of Wythenshawe and 
Speke most of the resident industrial population are employed 
in the central areas of Manchester and Liverpool. 

139. Moreover the disadvantageous results of haphazard 
suburban expansion are not limited to the suburban dwellers. 
The larger the town grows, tiie greater — ^in the absence of special 
provision — ^becomes the traffic convergmg upon the central area, 
and the higher the land values m the central area tend to be- 
come. Traffic congestion grows more acute, and the remedying 

In the case of municipal houses, however, statutory provision exists 
whereby a rebate of rent may be allowed to a tenant whose means are in- 
sufficient to enable him to pay the normal rent of his house. Much use is 
made of this provision. 

London Passenger Transport Board, p. 371. 

Ibid, p. 357, par. 7, Exhibit For scale of charges see Exhibit 

J ** 

10 ® Garden Cities Assn., p. 742, par. 42, 
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of defects — such as inadequate roads and lack of open spaces — 
arising from the unplanned character of the centre becomes 
increasingly difficTilt by reason of fhe rising land values. At the 
^me time the countryside recedes further and further from tire 
inhabitants of the centre, and access to it which is most desir- 
able — ^tndeed some would say indispensable-fin the interests of 
health and general well-being becomes more and more difficult. 
It is true that with the improved transport facilities of the present 
day access to the open country by residents in the central areas 
has been facUitafed, but only by an expenditure of time and 
money which the majority of the people concerned can ill 
afford. * 

Central Redevelopment. 

140. During the current decade the housing activities of local 
authorities have been chiefly directed te remedying the speci- 
fic problems of slums and overcrowding. Much progress has 
been made in removing these blots upon urban life and thus 
in improving the living conditions in the old, congested, central 
areas of the towns. Under the slum clearance programmes 
framed by local authorities in England and Wales approxi- 
mately 472,000 houses were to be demolished. By the end of 
December, 1938, 225,000 vmfit houses had been demolished, 

262.000 replacement houses had been completed and another 

53.000 were under construction. In Scotland 70,000 unfit houses 
were demolished in the period 1930-8 and it is estimated ffiat 
approximately another 66,000 houses still in occupation are unfit 
for habitation. 

141. At the time of the survey of overcrowding made in 
England and Wales in 1936 in pursuance of Section I of the 
Housing Act, 1935, 342,000 dwellings were overcrowded. In 
Scotland the position was relatively much worse, the number 
of overcrowded dwellings being 259,000. Many local authori- 
ties have commenced to build houses for the abatement oi 
overcrowding. 

142. According to estimates supplied to the Commission bj 
the Ministry of Health and the Department of Health for Scotlanc 
the number of additional houses stiU required to remedy dums 
and overcrowding is as follows: — 

Estimated number 0. 
houses required. 

England and Wales 300,000 

Scotland ... . . .. . 230,000 


Total . 


530.000 
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These figures do not include the additional houses that will be 
required by reason of the growth of the population and the 
demand for a higher standard of living. For some years to come 
the provision of additional houses to meet these requirements 
can hardly fail to be an important factor in the housing situation. 
If, however, the population declines or even reaches a station- 
ary condition, as on the present outlook may be expected to 
happen, the extent of that need will likewise dwindle. But 
increasing numbers of the houses nn the older parts of the towns 
may, meantime, be expected to have reached an age and con- 
dition at which replacement is demanded. 


143. In many cases the persons removed from the bad, con- 
gested houses are being retained in the central areas by being 
rehoused on the sites of the old houses. Many cogent arguments 
can be advanced in fav6ur of this course, the practical alternative 
to which, if the bad housing conditions are to be rectified, is the 
transfer of the inhabitants to houses on the outskirts of the town. 
The central areas are equipped with public services and facilities 
which would be rendered more or less redundant if large numbers 
of the population were removed elsewhere. Moreover, the 
persons concerned are often employed in the central areas and, 
by being rehoused on or near the site of their old houses, are 
being retained within easy reach of their workplaces. Further, 
they are usually of a class which cannot well afford the expense 
of a daily journey from a suburban area, in addition possibly to 
a higher rent and a higher cost of hving which they might have 
to face on the outskirts of the town. 


144. On the other hand this process of rehousing in central 
areas tends to maintain the high density of persons per acre 
which characterises the cores of old towns. If as many persons 
are to be rehoused on a site which has become available by 
slum clearance as were displaced from the site, and if, at the 
same time, a more open form of development than the old is 
to be secured, the only course is to provide the rehousing in 
a vertical instead of a horizontal form, i.e., in blocks of flats. 
In any case, in the very large towns the cost of the central 
sites is so high as to prohibit their use for the erection of 
working-dass houses otherwise than in that form. Even when 
the land is used intensively in that way, the cost of the build- 
ings must be heavily subsidised from public funds if the rents 
are to be brought within the means of the persons for whom 
the new accommodation is required. Parliament has recognised 
this fact by authorising the payment of higher subsidies on 
dwellings which, in order to meet the housing needs of persons 
displaced from slum or overcrowded houses, have to be provided 
on expensive sites. 
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145 - In England and Wales the current rates of Exchequer 
subsidy are : — 

(а) Dwellings not on expensive -sites, £5 los. od. 
(;^6 los. od. in exceptional cases) per dwelling per annum 
for 40 years. 

(б) Blocks of flats of three or more storeys on expensive 
sites (i.e., where the cost of the site as developed exceeds 
£1,500 per acre) a contribution on a scale graduated accord- 
ing to the cost of die site from £ii to £26 per flat per annum 
for 40 years. 

In Scotland the subsidy sdales differ somewhat from those 
apphcable in England and Wales. The normal scale is as 
follows: — 

£10 los. od. per annum for 40 years for houses of 3 apart- 
ments or less. 

£ii 15s. od. per annum for 40 years for houses of 4 
apartments. 

£13 os. od. per annum for 40 years for houses of 5 apart- 
ments or more. 

For (a) houses in clearance areas (b) houses in redevelopment 
areas, and (c) tenements on expensive central sites in large 
burghs, additional sums are payable, in certain circumstances, 
of such amounts as the Department of Health for Scofland 
consider reasonable, subject to a maximum additional payment 
of £15 per house over 40 years. 

In addition the Exchequer subsidies are supplemented, both 
in England and Wales and in Scotland, by contributions from 
the local rates. 

146. Housing on central sites thus involves a greater burden 
on public funds than housing on the outskirts of ffie town. 
Under the present housing law the financial assistance given 
from the Exchequer and rates towards the expense of flats on 
sites the cost of which, including clearance and other items of 
development, amounts to £14,000 per acre — ^which may, it is 
thought, be taken as a rough approximation of the average cost 
of suitable central London sites — ^is £27 a flat (Exchequer £18, 
rates £9). The assistance for cottages, as distinct from flats, 
is £8 5s. od. (Exchequer £5 los. od., rates £2 15s. od.) . Reckon- 
ing interest at 3J per cent, the capitalised value of this assist- 
ance is as follows: — 

£27 per annum for 40 years £576 

£8 5s. od. per annum for 40 years £176 


£400 


Difference 
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On the basis of interest at 3| per cent., the current rate payable 
on loans obtained from die. Public Works Loan Board, the 
difference between the capifalised values of the two rates of 
subsidy is 

147. Hie Joint Medical Committee in their report to the 
Commission advocate the provision of a house with a garden 
for every family. There is a strong body of opinion opposed to 
the building of flats. It is said that, apart faim the enormous 
expense involved in land and construction, the confinement and 
noise of life in a large block of jBlats are bound adversely to 
affect the health of the occupants, especially infants, and that 
the working man prefers the privacy of a cottage with the 
advantage of a garden. Undoubtedly this preference is widely 
held but it is by no means universal. Indeed, a preference for 
life in flats is just as strongly held by some persons. • On this 
subject Mr. G. A. Isaacs, who appeared as a witness on behalf 
of tile Trades Union Congress said that in his experience of 
pubhc Ufe as a member of Parliament and of a Metropolitan 
Borough Council and as a Trades Union Ofi&cial, he had found 
a remarkable difference in peoples’ preferences: while some had 
a preference for cottages with gardens there were many who 
strongly preferred flats, and he knew of many instances where 
people had given up their cottages in order to return to flats 
in their old neighbourhoods. 

148. The evidence before the Commission indicates in our 
view that in existing circumstances a certain amount of flat 
construction for the working classes is unavoidable in large 
cities. Night or broken-time workers such as dock labourers 
must, generally speaking, live near their work. There are many 
others who, rather than live a long way from their place of 
employment, would face life in a slum or overcrowded house. 
It is true, generally speaking, that a family which is accom- 
modated in a municipal flat after being displaced from a slum 
or overcrowded house has the advantage of a better and 
healthier environment than that in which it previously lived and 
that it benefits accordingly, but there can, it is thought, be little 
doubt that for young children residence iu the higher floors is 
undesirable. Many municipal flat buildings are marked by high 
standards of desi^, construction and equipment, despite the 
over-riding necessity by which the municipalities have been 
confronted of keeping costs from rising to so high a level as 
to place rents outside the means of the persons for whom the 
dwellings are erected. The large open spaces by which the more 
modem blocks of buildings are surrounded, besides providing 
places where the children may play in safety, impart a spacious- 
ness in striking contrast to the congestion of the old type of 
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dwellings which they replace. Noise, however, as a concomitant 
of life in flats remains a problem, and we observe with pleasure 
that research is being made into that problem. 

Planning. 

149. Some aspects of town and country planning are con- 
sidered in relation to the Commission’s inquiry later in this 
Report. A reference to the subject is, however, called for at 
this point in the light of several features of the problem of 
urbanisation whi£h emerge from the foregoing discussion of 
housing. 

The original provisions of town planning enacted ha the 
Houshag, Town Planning, etc.. Act, 1909, enabled local plan- 
ning audiorities to prepare plarming schemes “ as respects any 
land which is in course of development or appears likely to be 
used for,building purposes, with the general object of securing 
proper sanitary conditions, amenity, and convenience in coimec- 
tion with the laying out and use of the land and of any neigh- 
bouring lands.” In short, the planning provisions of the Act of 
1909 were designed to enable suburban development to be con- 
trolled: the Act did not provide for the control of building 
development in tiae countryside or of the redevelopment of built- 
up areas. Various changes in the law were made in the years 
following the war but the statutory restriction of planning to 
suburban development continued until the passing of the Town 
and Country Planning Act, 1932. Under this Act, planning 
schemes may be made in respect of any land, whether developed 
or undeveloped. 

150. Owing to the war, the periodical changes in the law, 
the comparative novelty of the subject, and other causes, little 
progress was made in planning, as judged by the coming into 
operation of approved schemes, untfl the last few years. As is 
shown in Chapter VIII of this Report more rapid progress in 
planning is now being made, and planning may in the future be 
expected to exert an increasin^y stronger influence on the ex- 
pansion and redevelopment of towns. Hitherto its direct in- 
fluence has not been great. Except to a comparatively insigni- 
ficant extent, industrial development and the building of the 
12 million houses which to-day exist in this country, have been 
carried out without the guidance of approved town plans. This 
is undoubtedly one of the main reasons for the maldistribution 
of new housing development in relation to new industrial de- 
velopment which is tmfortunately often to be found in large 
towns. As more and more areas become covered by approved 

planning schemes, the risk of maldistribution of housing and 

. ... ■ ^ - - - -■ — 

See e,g. Final Report of the Departmental Committee on the Construction 
of Flats for the Working Classes and the Report of the National Physical 
Laboratory for 1938. 
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industry taking place in new urban development will tend to be 
reduced. But special difficulty in formulatmg a plan for the co- 
herent development of an urban area is apt to occur where 
the area extends into the districts of a number of planning 
authorities which are severally planning their districts mdepen- 
dently of one another. This difficulty arises from the structure 
of local government; for planning under the Town and Coun- 
ay Planning Act, 1932, is a function of loc^ government. It 
is a function which may be, and is, exercised independently 
by coimy boroughs, boroughs, urban distriets and rural dis- 
trict? in England and Wales and by counties and large burghs 
in Scotland. 

Local Government Areas. 

151. While the large industrial concentrations have been 
growing the network of local government areas has, despite 
substeintial modifications of boundaries in many cases during 
recent years, retained the main outlines of the structure estab- 
lished in the last century in conditions vastly different from those 
of to-day. With but rare exceptions the important industrial 
towns have long outgrown their boundaries as local govemrnent 
units. From them urbamsation has spread over an ever wider 
area and over more and more of the surrounding local govern- 
ment districts. Greater London stretches beyond the county of 
London into the counties of Middlesex, Essex, Kent, Surrey and 
Hertfordshire, and, in all, extends over or into the areas of no 
less than 118 local authorities,”® most of which are local plan- 
ning authorities. The Manchester conurbation as defined by 
Professor C. B. Fawcett includes parts of the counties of Lan- 
cashire and Cheshire and of tire West Riding of Yorkshire and 
altogether 53 local authorities (including county councils) are 
concerned in its local government administration. Similarly 
49 local authorities are concerned in administration in the West 
Yorkshire conurbation. Those are extreme examples of the 
spread of urbanisation over local government boundaries, but 
to a lesser extent the same condition is to be found in the Bir- 
mingham, Glasgow, Mersejreide and Tyneside conurbations as 
well as in some of the smaller conurbations.”® 

152. Multiplicity of authorities is combined with variety of 
authorities. Besides impinging on the areas of county coim- 
dls the great conurbations comprise within their limits the 
districts or parts of the districts of various classes of local 
authorities. Greater London having an even greater variety 
than the others, owing to the special structure of local govern- 
ment in the county of London. Jomed with this variety of 
a uthorities is variety of jurisdictions. In England and Wales, 

10* Registrax-General (Eng. & Wales), p 938, and Prel i mi nar y Report of the 

Census of 1931, pp. 63-5. „ ^ .. t j 

Geographical Journal, Feb. 1932. PP- 111-2 ; also G. C AUen Indus- 
trial Development of Sinningham and die Black Country (1929), pp 3 5 
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county borough councils are, within their restricted areas, auto- 
nomous in local government, while in the other areas, some 
functions are exercised by the cqunty councils, others by the 
borough and urban distnct councils and others again by the 
rural district councils. In Scotland there are toee classes of 
local authorities — county councils, town councils and district 
councils, and the county councils exercise jurisdiction not only 
over the landward areas but also for particular purposes in 
certaiu of the burghs. Some authorities nave local Act powers; 
others have no lowers beyond those given by the general law. 
Sometimes even the jurisdictions of two classes of authorities 
overlap. Generally speaking, each and every authority is 
independent of its neighbour and is responsible solely to the 
local government electorate of its district for the manner in 
which it discharges its duties. In these circumstances there is 
inevitably a danger that an authority, in embarking upon a 
particul^ policy or course of action, njay have insufficient re- 
gard to 'the interests of its neighbours. For example, housing 
sites are selected by individual authorities with regard only to 
their own needs, whereas, if a regional viewpoint were ob- 
served, central sites and larger and more efficient schemes 
could be evolved, and the risks of overlapping and overbuild- 
ing avoided. Evidence has been given to the Commission 
that whereas a site for a housing estate was chosen on the 
boundary of a large city in the North in the expectation that 
agricultural land on the other side of the bormdary would not 
be used for building, the adjoining responsible aulhority did 
in fact zone it for housing.*®* Further, by reason of the in- 
dependence of local authorities, a river may, as regards rivers 
poUution prevention, be subject to a number of jurisdictions 
if its course passes through the areas of several authorities. 

The question of larger local authorities is dealt with in 
Chapter XV. 

Recreation: Pubuc Open Spaces and Playing Fields. 

153. The construction of the nuclei of the larger industrial 
towns in Great Britain generally proceeded without regard to 
the preservation of pubhc open spaces for amenity or recrea- 
tion, in which they are usually sadly deficient as judged by 
modem standards. This again is one of the penalties under 
which the present generation labours by reason of the lack of 
foresight and planning in the past. With the continued ex- 

E 'on of the urbanised area, site values have soared to such 
_ ts as unfortunately to prohibit appreciable progress being 
made to rectify the deficiency in the central areas. The National 
Playing Fields Association consider that, if team and other 
games are to be reasonably catered for, 6 acres of pla3ting 
fields are required per 1,000 population, apart from open space 

Leeds, p. 733, Q. 6219-23. 
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needed for amenity and for the use of persons who do not 
desire to play games. Evidence has been given to the Com- 
mission that in the adminislrative County of London there are 
only about i-88 acres of public open space per i,ooo population, 
in Birmingham 3-77 acres, in Glasgow 2-83 acres, in Liverpool 
2*5 acres, in Manchester 2-88 acres, in Car^ff 1-95 acres and in 
Newcastle-on-Tyne 4-3 acres;”® and that of the area of public 
open space in London County only about one-quarter can be 
used for pla3nng fields. In addition, however, there are, cer- 
tainly in London, and probably in some of,the other districts 
named, considerable areas of private recreation grounds. It 
must, of course, be remembered that such figures framed by 
reference to administrative areas* may be subject to limitations 
for the purpose of making comparison between one town and 
another. For example, a town whose boundaries have, particu- 
larly in recent yeais, been extended well beyond its built up 
area may, by reason of this fact, show a higher proportion of 
open space including playing fields than a town which Is built up 
to its boundary. These figures are not, however, quoted here for 
the purpose of drawing comparisons between towns, but simply 
to illustrate the fact, which is common knowledge, that, gener- 
ally speaking, large towns at present lack reasonably adequate 
open space and playing fields. The present-day demand for 
physical fitness calls for the rectification of fins deficiency, which 
IS generally most acute in the central areas of the towns, and 
points to the desirability of local authorities giving considera- 
tion, when imdertaking redevelopment, to the retention of 
part of the area as open space available for games. W37then- 
shawe has been planned so that large open spaces are attached 
to the schools. This course is to be commended and considera- 
tion should be given to the possibility of such open spaces 
being made available for use after school hours not only by 
the school children but also by the adult members of the 
local population. In the la5nng out of new towns proper 
foresight should be exercised to secure adequate open space 
for the recreational needs of the population. Consideration 
should also be given to the question of the best possible distri- 
bution of the recreational areas: for instance, five parks or areas 
of 10 acres each, well distributed, may be of much greater 
utility from the point of view of recreation than a single park 
or area of 50 acres. 

Smoke and Noise. 

154. The adverse effects of smoke upon health were 
emphasised in evidence by the Registrar-General for England 
and Wales.”® The Urban Medical Of&cers of Health also 
stressed, in the information which they supplied to the Joint 

i®' Garden Cities Assn., p. 744, par. 51. 

xo* Registrar-General (E. & W.) p. 926, par. 47 et seq. 
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Medical Committee, the relation between a smoky atmosphere 
and respiratory diseases, and some of them referred to the effect 
of smoke in diminishing the quantity of actinic rays which 
reach the town dweller, tiiereby contributing to the development 
of rickets. 

155. One of the Medical Officers of Mealth went so far as to 
state that the lack of success in controlling smoke was “ the 
great failure of modem public health.” It may be that ffiis 
statement does rather less than justice to what has been 
achieved in the sphere of smoke abatement; for, taking the 
country as a whole, smoke pollution of the atmosphere is un- 
doubtedly decreasing notwifetanding the fact that there are 
every year more and more houses and factories requiring heat 
and power. Nevertheless it is true that smoke pollution still 
persists to a harmful extent in many large towns. And the 
adverse ^effects of smoke are not confined to health. Besides 
contributing through fog to traffic disorganisation, accidents and 
delays, it is imquestionable that smoke costs the country many 
millions of pounds a year, quite apart from its detrimental 
effects on vegetation and the fabric of historic and other 
buildings. 

156. In regard to noise the Joint Medical Committee reported 
that there was a “ fair unanimity ” of opinion among the Urban 
Medical Officers of Health who co-operated in the Committee’s 
inc^uiry that the effects of noise are harmful though difficult to 
estimate. Adaptable as the human body may be to its surround- 
ings, it is difficult to believe that the continual din present in ffie 
central parts of great cities does not lower the vitality of ffiose 
persons who are subjected to it day after day. 

157. A Commission, which was appointed by the Commis- 
sioner of Health in New York City, in 1931 issued a report on 
noise in which the following conclusions were stated: — 

(i) Hearing is apt to be impaired in those exposed to 
constant loud noises. 

(ii) Noise interferes seriously with the efficiency of the 
worker; it lessens attention and makes concentration upon 
any set task difficult. 

(iii) In the attempt to overcome the effects of noise, 
great strain is put upon the nervous system, leading to 
neurasthenic and psychasthenic states. 

(iv) Noise interferes seriously with sleep, even if a few 
become tolerant. 

^v) The normal development of infants and young 
chilffien is seriously interfered with by constant loud 
noises. 
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158. Unfortunately there is no evidence that noise associated 
vith industrial life is diminishing. There can, however, be no 
ioubt that the population can be protected in large measure 
rom its effects by enlightened town planning and decentralisa- 
ion. The same is true in regard to smoke. But neither smoke 
lor noise has regard to local government boundaries, and if &e 
itmost benefit is to be derived from planning, the planning 
nust proceed by reference to the whole of an area of industrial 
loncentration and a surrounding jural ring, not by reference to 
he arbitrary divisions into which the area is c^ten split for local 
government purposes under the existing structure of local 
government. • 


Effect of the Industrial Character of the Town or Area. 

159. Overcrowding Qf houses on sites and overcrojvding of 
leople within houses are evils common to all parts of Great 
Bri tain . They taint the health of the large towns of the South 
is well as of the large towns of the North. Some of the densest 
ivercrowding of houses and of people is to be found in the 
iouthern towns. Yet the mortality rates of these towns are 
generally better than those of the northern towns. Of the 37 
iounty boroughs situated within the South East, East, South 
iVest and Midland regions of England and Wales, 35“' had 
nortalily rates in the period 1931-34 less than the average 
nortality rate for county boroughs generally, i.e., 10-9 per 
[,000 population (standardized). Of the 46 county boroughs in 
he rest of England and Wales (i.e., in the Northern and Welsh 
■egions) only nine”® had mortality rates below the county 
jorough average. The only large burghs in Scotland with 
nortality rates above the average for large burghs generally, 
.e., 12-2 per 1,000 population (standardized), in the years 
1:931-34 were in the West Central region.^®* 

160. The fact that the South has a better record may suggest 

he possibility that the latitude of a town has an influence on the 
lealth of its inhabitants— that the advantage apparently pos- 
sessed by the towns of the South may be due to the shghtly 
setter climate with which they are favoured. The medicd. 
evidence submitted to the Commission affords, however, httie 
support for such a hypothesis.”® 

The 3 towns which had mortality rates above the a^erage for county 
loroughs were Dudley (11 3) and Stoke (12-2) The regions are those 
lefined by the Registrar-General , j. , \ 

108 Viz Blackpool (10-5), Carlisle (io-8), Darlington (9-8), Doncaster (9"3), 
Rotherham (xo-s), Sheffield (10-5), Southport {9-6), Wallasey (9-7). York 

T»» xhe burghs were Aardne (i2'4), Coatbridge (i3'i)> Glasgow (I3‘2) and 
Greenock (12 -7) 

110 Ministry of Health, p. 957- par 39- 
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161. The industrial character of the towns of northern England 
and central Scotland seems to exert a much more significant 
influence than climate. It is in those towns that most of the 
smoke-producing heavy or textile industries are located. Statis- 
tics submitted to the Commission appear not only to establish 
a correlation between smoke pollution of the atmosphere and the 
excess mortality of the northern towns but to show that though 
the harmful effects of the smoke-producing heavy or textile 
industries upon health have diminished during the last 20 years, 
those effects are Shll very potent.”^ 

162. Similarly it is the Northern and Welsh towns that have 
suffered most severely from unemployment since the War. 
Through unemptoyment insurance, unemployment assistance 
and the improvement and extension of the public social services 
generally, much has been done to mitigate the ill-effects of 
unemplc^unent upon the worker and his dependants. But 
nothing can replace regular employment; and there can be no 
(question that widespread and prolonged unemployment or 
irregular employment must ultimately lower the standard of 
living, and have psychological reactions which cannot fail to 
lead to a lowering of the standard of health of the persons and 
locality concerned. It is perhaps significant in this connection 
that when the county boroughs of England and Wales are 
grouped upon an mdustrial basis”® the highest mortality rates in 
me period 1931-4 are found to have been in — 

Average Afiniial Injant 
Death Rate per Mortality per 
1^000 (standardised) x,ooo births 

(i) The Tyneside and Durham Coastal 
1 Boroughs . . . II 9 86 

(11) The county boroughs with a high 
proportion of males at work in the 

textile industry . ii 8 74 

(m) The South Wales boroughs 11*3 78 

England and Wales — ^All areas 9*7 64 

163. Most of these towns are in industnaJly depressed areas 
and file figures relate to a period dunng part of which depression 
was at its worst, and it may be suggested that the relatively bad 
record of the towns was due to those facts. The results of ofi&cial 
inquiry do not support such a conclusion. An investigator, by 
whom an inquiry into the trend of urban mortality rates with 
special reference to the depressed areas was recently made 
under the aegis of the Ministry of Health, has reported mat “ it 
is not reasonable to attribute to fiie industrial depression of 
1929-33 any deterioration of mortality rates in the depressed 
areas.” ” Excessive mortality these areas certainly have, both 

Registrar-General (E & W ), p. 926, par. 47 et seq 
‘“Ibid, p 948, Table C 
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when compared with England and Wales as a whole or with 
other sections of the coimtiy, but this excess is not pecuhar to 
the years of depression. It Kks been a consistent feature of the 
depressed areas for at least the past 20 years.”'” 

The results of that inquiry, and the figures given in para- 
graph 162, seem to indicate that the more a town is dependent 
upon heavy industry the less satisfactory its mortahty rates tend 
to be. 


Some genebial considerations. 

164. The foregoing paragraphs of this Part of the Report deal 
with certain disadvantages of a social character that are 
associated with the concentration of industry and the industrial 
population in large towns or particular areas of tiie country. 
As stated, however, in paragraph 13 of the Report, disadvan- 
tages cannot be properly evaluated unless any accorqpanying 
advantages are also taken into account, and evidence submitted 
to the Commission leaves little doubt that in large towns social 
advantages arise by which the disadvantages are to some extent 
compensated. The large towns have been the leaders in the 
great and rapidly developing improvement in the social ser- 
vices. Besides possessing better medical services and institu- 
tional facilities, their environmental health services such as 
sewerage and sewage disposal, water supply, and refuse col- 
lection and disposal, though often inadequate in the past, are 
now, generally speaking, of a standard of eflhciency unsurpassed 
by the small towns. Indeed, a concentrated population enables 
those services, in common with others such as gas and elec- 
tricity sujjply, baths and wash-houses, to be provided not orfiy 
more efficiently but also more economically than is possible 

a scattered communi^.”* It is true that a relatively high 
standard of efficiency in the health services is am essential condi- 
tion of the maintenance of a reasonably satisfactory state of 
health in Ae large urban units, but this fact does not detract 
from the advantage which the large units generally possess in 
the efficiency of their services. 

165. The bigger aggregations represent far larger rateable 
values and are in a position, financially, to provide mere 
elaborate services than the smaller towns.'” The suggestion is 
sometimes made that a small town is capable of more economical 

A study of the trend of Mortahty Rates m Urban Commumties of England 
and Wales, with Special Reference to “ Depressed Areas ” by E. Lewis- 
Faning, Ph D See also Report of an inquiry into the Effects of Existing 
Economic Circumstances on the Health of the Community in the County 
Borough of Sunderland and certain districts of County Durham (Cmd. 4886) 
Mimstry of Health, p 37, par 30 , Dept Health tor Scotland, p. 25, 
pars 24-6 , Electncity Commission, p 127, par 55 , loncjon County Council, 
p 391, par 79, p 393. Q 3266-7 
>■ 1 * London County Council, p 391, par 79. 
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administration than a large town. Any attempt to probe &is 
claim IS faced at the outset with^the difficulty that a scientific 
basis of comparison is not available since substantial variations 
in costs may occur between towns of the same size owing to 
differences in the standard of the municipal services, and for 
many other reasons, such as the character of the town (e.g. 
whether it is a pleasure resort or a manufacturing centre) and 
its situation. Even when examination is made of the cost of 
certain services ^elected as being least likely to be affected by 
influences of that kind it proves difficult to substantiate the claim 
or to show that from the point of view of cost of municipal ser- 
vices there is an optimum size for towns.”® In any case the test 
is not cost but efficiency. Sewage disposal in a large town with 
a complete system of sewers and sewage disposal works may 
obviously cost more than in a rural area with no sewerage 
system g,t all: but that is no proof that the complete system is 
not worth paying for. 


i66. Advantages arising from the concentration of population 
are strongly evident in other directions. In elementary, higher, 
and technical education alike, a large concentration is able to 
provide more vaned, more efficient, and more readily accessible 
facilities than the small town unless that small town forms part 
of a larger unit. It is not too much to say that educational and 
recreational opportunities generally, as represented by schools 
and colleges, museums and art galleries, theatres and cinemas, 
clubs, lectures and social intercourse of many kinds, are more 
highly developed in the larger centres of population, a factor of 
which the advantage extends in varying degrees to all classes 
of the community. The extent to which these opportunities are 
present will naturally vary with the size of the town and the 
diversi^ of its activities. A larger population is needed to 
maintain a theatre than a cinema. Museums and art galleries of 
wide range and appeal can be provided, with full advantage, 
only in association with large units of population. The same is 
true of a university. A recent American authority expresses the 
view that at the present level of culture in America, a million 
people are needed to support a university. 


167. It is sometimes said that residents in large crowded cities, 
mi^ opportunities of a full and balanced life — ^in particular that 
owing to the difficulty of obtaining access to the countryside, 
they are often deprived of the stimulus of free contact with rural 
surroundings, and that they suffer by fhe absence from city 
life of the vigorous community and civic sense and pride to be 

Mimstry of Health, p 153, Q 1648-9. 

*1’ Lewis Mumford, " Culture of Cities ” (1938), p 487. 
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ound in smaller towns. As against this it may be argued that 
tie bigger unit frequently affords wider and more diversified 
venues of employment of all kinds, alike in industry and 
ommerce. To state these facts is not, of course, to advocate 
lie grouping of the whole of the population m large towns. As 
5 emphasised in Chapter XIII there is a place in the national 
ife for both the large town and the small town. 

London. ^ 

168. The immense size of Greater London and the continued 
apid growth both of Greater London and of surrounding urban 
reas over a wide radius constitute a special problem from the 
ocial point of view. The general difficulties and also the com- 
(ensating advantages of concentration tend to a.ppear 
mphasised to a high degree in the case of the Metropolis. It 
till contains a large number of unfit houses despite the extensive 
chemes of clearance and rehousing which have already been 
arried out since the war. It is burdened with some of the worst 
vercrowding in the country, its nearest competitor in this respect 
•eing parts of the county of Durham. The pressure of trafl&c 
ipon its streets has long been a major problem. Land values 
1 the centre attain heights unapproached in the great provincial 
ities, and consequenSy render public improvements all the 
lore expensive. No less than ii8 local authorities besides 
oany public utility undertakers are concerned in its local 
ovemment and the provision of pubhc services; iio official body 
xists — apart from a Standing Conference on Regional Planning 
—for appl3nng a unitary view to the problems and development 
if the whole area.'"" 

169. On the other hand, while London traffic congestion is 

acre intense than elsewhere, its transport facilities, rail, road, 
ea and air, are equally unrivalled by any provincial centre. 
Tie general and infant mortality rates of the London conurba- 
ion are in striking measure better than those of any of the 
ither great conurbations in Great Britain. Its meffical services 
re unsurpassed by any other area. The same is true of its 
ducational facilities. It possesses a galaxy of places of enter- 
ainment and recreation. Its parks — ^which have come to it 
argely by reason of its association with the Crown — are famous, 
lany of its scientific and educational institutions are of world- 
wide repute. 

“Ministry of Health, p 38, par 31, London County Council, p 391, 
ars. 79 and 84 , and p 419, par 122 , Town Planning Institute, p 589, 
ar. 25 , Garden Cities Association, p 744, par 52 
» 1 8th Annual Report oi the Ministry of Health, p 112 
London County Council, p 4^3* Q r and 19th Annual Report 

f the Ministry of Health, p 1 19 The Standing Conference covers the London 
'rafhc Area 
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170. It win be appreciated that in large measure those adv^- 
tages accrue to London by reason of ite position as the capital 
of the country and at the expense of the rest of the country ^ce 
not a few of its institutions and amenities are of a national 
character and are financed on a national basis. The m^ten- 
ance and upkeep of some of its parks, museums and galleries, for 
example, is not a purely London liability, the charges being 
largely met from the Exchequer. Apart from these considera- 
tions there are certain other special features which separate the 
problem of Lon<S)n from that of the other great centres. 

171. The concentration in one area of such a large proportion 
of fte national population as is contained in Greater London, 
and the attraction to the Metropolis of the best industrial, 
financial, commercial and general ability represent a serious 
drain on the rest of the countiy. In ^evidence placed before 
the Commission it was suggested that leadership is becoming 
increasingly centred in London to the disadvantage of the socid, 
cultural and civic life of the provinces. The possibilities of 
open-air recreation and of contact with the counttyside are 
far more restricted in the cotmty of London, and particularly in 
the inner Metropolitan boroughs than in such centres as Leeds 
or Manchester. A resident in central London has to travel 
ten miles or more to secure any rural amenity.”® The spread of 
continuous urbanisation outwards from the county of London 
is a major factor contributory to the very grave transport 
difficulties which are at present involved. 

In its evidence before the Commission the London County 
Council indicated that in the Council’s view Greater London is 
already larger than is desirable either on proper planning prin- 
ciples or in the interests of the population of the county of 
London. 


GENERAL CONCLUSION ON SOCIAL DISADVANTAGES. 

173, The concentration of industry or of the industrial popula- 
tion in a large town or particular area should not, of itself, 
give rise to lugher mortality rates than are experienced else- 
where or to other social disadvantages, provided always that the 
town or area is well planned. But unfortunately the existing 
large towns and areas of industrial concentration in Great Britain 
are not well planned, and it is for that reason that their inhabi- 
tants suffer certam disadvantages due to bad housing, lack of 
space for recreation, difficulties of transport, congestion, smoke 
and noise. These disadvantages, which are often accentuated 


Sir E Simon * See also Robson, p 790, Q 6562-^4 
**• London County Council, p 419, par 122 
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in the case of large towns by unsatisfactory economic condi- 
tions, are the result of the haphazard manner in which urban 
development has proceeded in the past, and which has been 
marked by: — 

(«) densely built inner areas of badly constructed and 
unplanned housing; 

(&) an increasing density of industrial and commercial 
development and consequential transfer of land from hous- 
ing to industry and conunercd in the core^of the towns. 

The disadvantages of concentration could be remedied or 
greatly reduced by good plannioig. 

173. The increasing concentration of commerce and industry 
in the inner areas often mvolves the utilisation for those pur- 
poses of land formerly used for residential purposes, and many 
of the worlqjeople employed in the inner areas are thus forced 
to live further and further away from their place of work. In 
this way the working day of the industrial population has been 
artificially lengthened by the increased time occupied in travel- 
ling to and from work, real wages have been reduced by the cost 
of long daily journeys and acute traffic difficulties have been 
created. On me other hand, those persons have the advantage 
of better housing conditions, though perhaps at a higher price, 
than they formerly enjoyed and the state of the public health in 
the suburban areas is better, generally, than that in the central 
areas. 

174. The housing conditions of the working classes stiU resi- 
dent in the iimer areas are being improved by slum clearance, 
abatement of overcrowding, and housing redevelopment: one- 
third of all the existing houses have been built during the last 
twenty years. In the very larg^e towns the provision of rehousing 
accommodation on central sites means in practice that the 
accommodation — or the great bulk of it — ^must be provided in 
blocks of flats. According to some medical opinion flats are less 
satisfactory for family life than cottages. Moreover, rehousing 
in flats on central sites imposes a much higher charge on public 
fonds than rehousing in cottages on suburban sites. It is, how- 
ever, the only practicable means in existing conditions of pro- 
viding the new accommodation required for those persons the 
nature of whose employment in the central area makes it essen- 
tial for tiiem to live near their place of work. 

If the concentration of commerce and industry in the centres 
of the great towns continues to grow, more workers will be 
required for employment in those centres. These additional 
workers will have to be housed in the peripheral areas, and 
farther accentuation of the existing traffic and other difficulties 
already indicated will thereby arise. 
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175 - From the point of view of social amenities, educational 
opportunities, and the satisfaction of man’s innate desire for a 
communal life, the large towns have undoubted advantages and 
attractions. London presents these amenities in an intensified 
degree as compared with other large towns, but the social dis- 
advantages inevitabW associated with life in London are also 
more accentuated. London acts as a continual drain on the rest 
of the country both for industiy and population, and much 
evidence points to the fact that,it is already too large. 

The lines of policy indicated seem to be: — 

(i) Continued and further redevelopment of congested 
urban areas, where necessary, due regard being paid to the 
retention of such advantages as a well-planned town can 
provide, and the addition, as far as possible, of the cultural 
and physical attributes of the coun^; 

(2j Decentralisation and dispersal of both industries and 
industnal population from such congested areas;*®* 

(3) Provision of checks, as far as possible, to the further 
growth of London. 


CHAPTER VI. 

ECONOMIC. 

Localisation and Specialisation of Particular Industries. 

176. The grouping together, or concentration, within a par- 
ticular area, of enterprises engaged in a particular industry, 
which has been a marked feature of industrial history, is 
claimed by leading industrialists to carry with it definite indus- 
trial and commercial advantages. Industries of an allied 
character, those engaged in ancillary and sometimes in finishing 
processes, those that can utilise the by-products of the industry, 
and those that can supply it with equipment or components are 
naturally attracted to the neighbourhood. The “ localisation 
of industry thus secured brings in its train economies in pro- 
duction: transport costs are kept lower than they would be if 
the industty were more widely dispersed, and the co-ordination 
of marketing, selling and warehousing arrangements and the 

E revision of specialised services are facilitated.*®* Thus the 
iverpool market for raw cotton and the Manchester market 

Deceatralisation, as used here and elsewhere m this Report, implies a 
spread of industry or population over a comparatively limited area : dispersal 
implies a spread over a far wider area. 

Ministry of Labour, p. 247, par. 25. 
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for cotton goods are highly specialised institutions providing 
services for the local industries which could only be available 
to a smaller extent to enterjiri^s operating in the same industries 
at a distance from the particular industrial area concerned.**® 

177 - Over a period of years, too, there grows up in the 
area of concentration a supply of workpeople having the 
specialised skill which the industry requires, and a body of 
experte, consultants ^d higher-grade employees skilled in its 
technical and administrative requirements.**® • Local technical 
colleges may also be established for the provision of training 
facilities, and for the pooling an4 advancement of technical 
knowledge, and there emerges a general stimulus to industrial 
efficiency and inventive capacity. This stimulus and inventive 
capacity are further encouraged by rivalry between a number 
of enterprises engaged in similar processes and catering for 
the same market, and by the close personal contact That can 
be maintained between ffie executives of the enterprises con- 
cerned.*** A general atmosphere of industrial activity and pros- 
perity is created and this, in its turn, tends to attiract to the 
neighbourhood fresh industries and so to develop an increasing 
market. 

178. On the other hand, high specialisation has its draw- 
backs. The more highly specialised an industrial area and 
ffie skill of its workers, tiie more difficult it becomes to adapt 
it to occupations of entirely different types,*** and when an area 
that has concentrated over a long period mainly on one form 
of specialised industrial activity and that activity, for inter- 
national or other reasons, encounters a severe and prolonged 
depression, the consequences to the workpeople and indeed 
to the population of tiie area as a whole are likely to be disas- 
trous. At no time has this been more vividly illustrated than 
during the last two decades when certain industrial areas of 
the country, now classed as Special or Depressed Areas, have 
suffered intensely because of the steep decline in the industries on 
which for many years previously they had concentrated. Many 
large enterprises in those areas such as shipbuilding 3;ards, 
steel works, engineering works, textile mills and coal mines 
were abandoned, unemplojrment reached cin imprecedentedly 
high level, local minor activities such as shops and small 
businesses were forced to close down because of the reduction 
in purchasing power of the inhabitants, voluntary hospitals, 
churches, socid clubs and welfare institutions all suffered 

Sargant Florence,* 

Federation of Britislx Industries, p. 506, par 52, 

Sargant Florence.* 

Federation of British Industries, p, 506, per. 52. 
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heavily, and local government services were adversely affected 
in many directions."’ Oyer and above all this, many tibousands 
of the best of the working people — ^the young and virile and 
the more enterprising— left the specialised industrial areas in 
question to seek their fortunes in other more prosperous parts 
of the country. To a very large extent they migrated to areas 
where the modem light industries were developing, and where 
the industrial activities were not centred on one or two highly 
specialised industries as had been the case in the migrants’ old 
areas. 


Variety of Occupations in Large Towns. 

179. This development in the modem light industries was 
at the period in question taking place, in the main, in 
or on the fringe of certain large towns or industrial areas, 
especially in South East England, ,with Greater London 
as the focus, and in the Midlands, with Birmingham as 
the focus. Generally speaking, the very large town — 
unless it is a town whose activities are concentrated 
mainly on one or two specialised industries — ^holds for the 
worker considerable advantages by way of emplo3ment over 
those offered by the medium sized and smaller units, because of 
the multiplicity and wide variety of its industries and occupa- 
tions. Most industries to-day, and particularly the modem 
light industries, tend to utilise a smaller proportion of highly 
skilled labour requiring len^y periods of training or apprentice- 
ship, and a larger proportion of semi-skilled, including female 
and juvenile, labour in the shape of machine minders. The 
dexterity and tjTpe of skill required is quickly acquired and can 
be adapted fairly readily to a number of different industries so 
that those semi-skilled in one form of modem industry have not 
much difficulty in transferring to other forms. Thus, work- 
people in the large city find themselves with a wider choice of 
alternative occupations and a greater competition for their 
services than in localities where activities are less diversified. 
There is also a smaller risk of unemplo37ment for the worker 
and members of his family because of the probability of depres- 
sion in one calling being accompanied by prosperity in others 
in the neighbourhood. Large towns also tend to provide a 
reasonable balance between those undertakings which employ 
a greater proportion of adult male labour and those which 
employ a greater proportion of female and juvenile labour.”® 

180. Nor are the advantages confined to the workpeople. 
The employers, on their part, benefit from the presence of a pool 
of labour from which tiiey can draw workers either already 

CtJnmussioner for Special Axeas (E. & W ).♦ 

Saxgant Florence.* 



89 

possessing, or capable of rapidly acquiring the degree of dex- 
terity and skill which their processes require. They may also 
be able to provide for expansion of their scale of output and 
for seasonal fluctuations in their business vwthout the expense, 
delay and inconvenience of bringing additional workers from 
a distance. 

181. Against this, however, is to be set a statement made 
by the Federation of British Industries that “ whaf may prove 
to be an outstanding disadvantage of concentr^on is the com- 
petition that might arise for labour, especially skilled labour ”. 
The Federation said it was a frequent complaint that the recent 
establishment of new industries in •an area had put an undue 
strain on available labour supplies and forced up wages, and 
with an influx of seasonal industries, there was a tendency to 
offer higher rates of pay than those normally ruling and, in 
consequence, a periomcal disorganisation of the labour 
market.*** 

Proximity to Large Market. 

182. The concentration of a number of varied industries 

and the resultant concentration of population provide for manu- 
facturers whose factories are situated withm the area of con- 
centration a large potential market for their products close at 
hand and thus gives them an advantage over their more dis- 
tant competitors. As has already been remarked, the modem 
light industries have developed nrainly in, or on the fringe 
of, certain large towns or industrial areas and probably one 
of the reasons that influenced such development was the fact 
that it is the large centres of population that constitute &e 
chief market for their products. Where the manufactunng 
unite depend largely for the sale of their products on the local 
market their relatively dose proximity to the retailers who 
are their customers may be expects! to have^ the effect of 
keeping down the costs of transport and distribution of fte 
finished products. In addition, dose contact can be main- 
tained between producers and retailers, punctual and frequent 
deliveries can be relied upon by means of door-to-door ser- 
vices, and both wholesale and retafl traders are saved the 
expense and inconvenience of holding such large stocks of 
goods as might be necessary if the factories were more re- 
motely situated. A further advantage, though perhaps not 
of major importance, is the advertising value of factories, 
floodlit and brilliantly flluminated, in thickly populated areas, 
espedally those near busy arterial roads leading out of the 
great dties, as compared with sites in smaller towns or the 
open country.*** 

Ibid.* 

Federation of British Industries, p. 507, par. 61. 

Ibid, p. 50^- 



90 

183. On the other hand, it seems clear that the increa^g 
congestion of the more densely populated and more rapidly 
growing cities and industrial areas must have the effect of 
raising manufacturing costs; for example, the advantage of 
relative proximity of the factory to the chief market for_ its 
products might be largely reduced or even nullified by the time 
lost in delivery through street traffic congestion/** 

Street Traffic Congestion in Large Towns. 

184. Traffic congestion, one of the outstanding features of 
the large city of to-day, is probably due in the main to three 
causes — ^the immense development of road traffic within recent 
years, especially the private motor car and motor omnibus, 
the marked and increasing tendency of workers to live at a 
distance from the centre, in so far as their circumstances per- 
mit, and the increased desire of the population generally for 
movement. The habit of travel has of late years been greatly 
stimulated, more particularly perhaps in the Metropolitan area, 
by railway electrification and file institution of such induce- 
ments as cheap day return tickets and cheap midday fares.**® 

185. As the large urban aggregation expands on its peri- 
phery and the workers in great numbers move further and 
further outwards from the centre for residential purposes, so 
ffiere develops an increasing use of the centre for business, 
commercial and administrative purposes. The thoroughfares 
at ffie centre, which date from an earlier age, are, generally 
speaking, comparatively narrow, and, with the increase in 
commercial and passenger traffic, the rate of movement in them 
is inevitably slowed down. Thus there develops a definite waste 
of time on the part of those engaged on transport itself, their 
employers, and the travelling public generally. The cost of this 
waste in terms of money is probably not calculable, but it must 
in t^ aggregate be very great. 

186. From the point of view of traffic safety on the streets 
the Ministry of Transport stated that no dear condusions can 
be drawn from acddent statistics as to the relative advan- 
tages of large and small towns, and in support of that state- 
ment they ramished a table showing for a number of Police 
Districts the number of acddents involving death and per- 
sonal injury during the year 1936. The Mmistiy added that 
great concentration of traffic may be accompanied by a rela- 
tively low acddent rate, instancing ihe City of London where, 
in spite of the well-known density of its traffic, the number 
of fatal and non-fatal acddents together amounted in 1936 
to no more than 475.*** 

1 ** Sargaat Florence,* 

Highway Development Survey, 1937 (Greater London). 

Ministry of Transport, p. 197, par. 44, and page 205, Appendix IV. 
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Separation of Homes of Workpeople from Places of Work 
AND Effects of Long Daily Journeys. 

187. As is mentioned earlier in this Report (par. 138), th< 
comparatively wide separation from workplaces of the homes 
of a large proportion of people whose occupations are in the 
ve^ large cities involves the workpeople in lengthy journeys 
daily, and, in spite of the adoption of a system of reducec 
fares in the form of workmen's tickets and season tickets 
is liable to impose upon them a Burden in the form of actua 
travelling costs, or, in other words, a reduction in their rea 
wages, which they might ill be .able to afford. Moreover 
as most business houses start and finish the day’s work a 
approximately the same hours, the greatest strain is imposec 
on all forms of public transport in file attempt to provide fo 
the transport of workpeople from their homes in the earb 
morning jmd from thef business centre in the evening, an< 
the result is that many thousands of them have to make thei 
morning and evening journeys under conditions of severe dis 
comfort. Many, wi& journeys of perhaps 30 minutes or mon 
each way, have to stand for the whole or a great part of thei 
journey. Travelling thus in overcrowded conveyances cai 
hardly fail to have adverse effects on health and to result ii 
fatigue, loss of energy and sacrifice of leisure time.*” There caj 
be little doubt, too, that these adverse effects on the workers ar 
reflected in no small measure on their efficiency and output, and 
m turn, on the employers’ costs of production.*” Unfortunatel; 
it is not alone the adult workers of both sexes and the employer 
who suffer. Juvenile workers are affected in the same way 
and in their case the reduction in real wages is more substantia 
than in the case of the adult because the cost of travel forms , 
larger proportion of their earnings. The Ministry of Labou 
stated that owing to the expense and difficulty of travel fror 
the suburbs to central London a number of juveniles who wouL 
otherwise be willing to accept employment in the central are. 
are unable to do so, with the result that while in the suburb 
there is a comparatively large supply of juvenile labour, ther 
is in central London a demand for it which cannot be satisfied.** 

188. Although it is undoubtedly true that botii new residentis 
areas and new industrial areas develop more or less sunul 
taneously on the periphery of the large cities, this fact, so fa 
as present experience goes, does not seem to decrease traflfi 
congestion.**® As the workshop industries in the centre becom 
replaced by factories on the outskirts, commercial and busines 

London County Council, p. 391, par. 82. 

Sargant Florence.* 

Ministry of Labour, p. 247, par. 27. 

Ministry of Transport, p. 197, par, 43 
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houses and administrative ofBces increase and multiply at the 
centre and use even more intensively the space formerly used 
industrially. Moreover, when an industrial enterprise moves 
out it by no means follows that the workers employed by it live 
in the vicinity of its new site: indeed, the move might, and 
doubtless very frequently does, mean that the workers find them- 
selves much further removed from their workplace in its new 
site than they were before the move. In this connection Sir 
Malcolm Stewar*', when Coftimissioner for the Special Areas 
(England and Wales) , said in Appendix I to his Third Report“^ : 
“ The recent concentration pf new industries in the north-west 
and west of London while the mass of industrial workers reside 
in the east and south-east leads to a great increase in traffic 
across the city and tends to increase the congestion and the ratio 
of travelling expenses to wages.” This is one result of the 
unregulated growth of the past. 

189. Enormous efforts, combined with great skill and 
ingenuity, are continuously exerted by tiie transport and other 
authorities concerned to mitigate traffic congestion and the 
delays inevitably associated with it. They require the provision 
of additional transport, elaborate systems of traffic route-ing and 
signalling, the demolition and reconstruction of existing 
thoroughfares, and the provision of additional thoroughfares — 
aU of ffiem of a very costly character, but in spite of tifie great 
expenffiture involved, these measures result in littte more fhgn 
palliatives, and it seems impossible for effective action to keep 
pace with actual traffic requirements. 

190. Difficulties arising from traffic congestion appear in 
greater or less degree in all the big cities. Evidence was placed 
before the Commission that difficulties are experienced, for 
example, in the great provincial cities of Birmingham, Liverpool 
and Manchester, in the case of each of which a large proportion 
of the workpeople are housed in the suburbs at a considerable 
distance from the central business parts of the dty. For 
example, Alderman Harold Roberts who appeared before the 
Commission on behalf of the Corporation of Birmingham said: — 

” I can see no immediate relief from our traffic problem. 
We can plan, organise, and widen our streets but the best 
we can hope for is to keep level . . . . It is a stan- 

dard joke that you cannot find your way about on account 
of one-way streets .... For the last 20 years we 
have bera engaged in street widening , . . but the 
motorisation of the population has been going on much 
more rapidly than one can work in that direction and we do 


Cmd. 5303. 
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not know how fa.r that motorisation will continue. We 
cannot, hope to get ahead of it because the capital cost of 
pulling down and of doubling the width of roads is 
enormous. 

The difficulties are, however, by far the most acute in London, 
and that in spite of the fact that London has an elaborate system 
of underground and suburban railways for passenger transport. 

191. That system is for obvious reasons not subject to the 
delays which are apparently inseparable from*its surface trans- 
port, but overcrowmng on those raUways is no less prevalent, 
specially during the morning and* evening peak hours, than it 
is in the case of public vehicles on the streets. Mr. Frank Pick, 
who gave evidence on behalf of the London Passenger Trans- 

E ort Board, said “ there will be standing passengers at the peak 

ours always. It is ijo use pretending otherwise. ., 

There will always be what we call roughly 100 per cent, over- 
load at the peak hours on the railways. It is a sort of inevit- 
able thing we have to accept it as a fact."^" 

192. That statement was made in the light of the fact that the 
Board and the mam Ime railways have already embarked on a 
programme of railway work — extensions, reconstructons, roli- 
mg stock, electrification, etc. — at a cost of approximately £45 
milhons, and that on completion of that programme within the 
next few years they wiH probably be faced with another of 
almost equal magnitude. The Board estimated that to supply 
the traffic needed to support the first of these two programmes 
^ additional 650,000 to Greater London's existing millions of 
inhabitants will be required, and for the second programme a 
stiU further addition of a half to three-quarters of a million : to 
use Mr. Pick’s words, " with the commitments already incurred 
the Board must certainly look forward to a population of ten 
millions, and in view of possible commitments for the com- 
pletion of the transport system of the area (covering roughly a 
radius of 12-15 miles from the centre) it would seem as ffiough 
a population of roundly 12 millions would ultimately be 
required for the support of the Board's undertaking.”^*** 
Against these figures are to be set population estimates that were 
furnished by the Registrar-General, England and Wales, to Sir 
Charles Bressey for the purpose of his Greater London High- 
way Development Survey (1937). The Registrar-General, 
while pointing out that any present forecast of the future 
population of Greater London must be largely h5/pothetical 
because of the uncertainties of the political and economic future, 
estimated that in the area covered by a 30-mile radius of Central 


Bimingliam, p. 716, Q 6028 et seq 

London Passenger Transport Board, p 41 1, Q. 3388 et seq 
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London, the population (estimated as being 9,808,000 in 1934) 
might be expected to increase by about 5! cent, between 
1934 and 1941 and by 4 per cent, between 1941 and 1951, repre- 
senting a total population in 1941 of 10,350,000 and in 1951 of 
10,760,000. From 1951 no significant further increase was con- 
templated. It will be noted that this estimate referred to a 
30 miles radius of Central London as compared with the 12-15 
miles radius taken by Mr. Pick. 

r 

r 

Inceeased Land Values. 

193. Large scale concentration has the effect also of forcing 
up land values within and around an urbanised area, and par- 
ticularly in its central nucleus. This places a greater financial 
burden than would otherwise be necessary on industry and on 
local authorities, and through them on the community as a 
whole. Higher land values are a coinmon feature of urban 
growth, but the values actually reached vary between towns of 
different sizes, the general tendency being that the larger the 
town the higher are the land values. In order to off-set the 
handicap of high land values in the large towns more intensive 
use tends to be made of the land by the erection of higher and, 
therefore, more expensive buildings. The result is that con- 
siderable sums have to be found from public funds for the pay- 
ment of compensation in respect both of site values and 
bladings when public improvements or attemiits to remedy the 
mistakes of th^ past are made, and it is precisely in &e large 
towns, where the values of land and buildings are highest, that 
measures of improvement or re-development are most needed. 
In his Greater London Highway Development Survey (1937) 
Sir Charles Bressey said that in densely congested areas like 
the heart of the dty of London the cost of comparatively 
insignificant street widenings sometimes works out at a rate 
exceeding £2,000,000 a mue, and even this leads to no con- 
clusive result, as is shown by the recurrence of widenings in 
the same streets by successive generations. 

Local Government Regulations. 

194. Large centres of population, too, are liable to lead to the 
imposition of local government relations which, while doubt- 
less desirable in me interests of the conununity, may^ be 
inconvenient to certain industries. The Federation of British 
Industries stated that owing to the congested character of 
modem London, and for other reasons, local building regula- 
tions have been imposed which are alleged to increase materially 
the cost of building."® This factor, as well as the factor of 
high land values, might tend to restrict the settlement of 

XM Fedeiation of Bntish Industnes, p, 507, par. 60. 
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new factories and other undertakings in the area of concentra- 
tion and force them, as well as undertakings already established 
and wishing to expand, to settle, instead, on the periphery, and 
thus to extend tire urbanised area. 

PxjBLic Burdens arising from the Establishment of 
Industries in Undeveloped Areas. 

195. Apart from the ejBEects of ^concentration ot mdustry and 
the mdustrial population dealt with in th* preceding para- 
graphs, there remains to be considered the effectfromthenatlonal 
point of view of the establishment of industries in new and un- 
developed areas, that is to say, in areas not already equipped 
for the settlement of industry. As has been shown, there has 
been a marked movement in recent years towards the establish- 
ment of the modern light industries on the outskirts of large 
towns and of industrial areas. Their establishment and growth 
naturally attract the labour required for the industries them- 
selves, and tben other trades and services grow up around them 
attracting still further population.’** This centrifugal move- 
ment, though in itself prima facie ground for satisfaction, has 
unfortunately been largely haphazard and ill-regulated 
in character. The movement has proceeded with little or 
no regard to the fact that it necessarily involves heavy ex- 
penditure by the community for the provision of such neces- 
sary facilities as new roads, housing accommodation, water 
supply, sewers, gas and electric mains, schools, churches, in- 
creased transport, and all the multifarious services required 
to meet ^e needs of industry itseh and of the rapidly grow- 
ing population. This expendilme, moreover, has to be 
undertaken at a time when facilities of a similar character are 
already available in the older industrial areas and where tiiey 
must be maintained in spite of the fact that much of the labour 
in the new areas is drawn from the older ones, whose authori- 
ties, because of the loss of working population, become pro- 
gressively less able to support the services for their remaining 
population. 

196. In some cases the incoming industry has borne a share of 
the fi n^ i pna l burden involved in the provision of housing accom- 
modation for its workers. In others, however, the local 
authorities have found themselves unable to keep pace with the 
enormous demand for working-class houses created by the rapid 
influx of workers. Houses have then been put up by speculative 
builders which might be dearer to buy or to rent than the 
workers can well afford, thus tending to force up the cost, or 
lower the standard, of living in the neighbourhood. Difficulties 
have been experienced, too, in providing school acconamodation 


i*® Ministry of Labour, p. 247, par 28 
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adequate to the demand, and it appears from mformation col- 
lected by <he County Councils’ ^sociation and submitted to 
the Commission that some authorities are apprehensive lest the 
provision they are planning might not, wim a later decline in 
the industrial activities of the area, prove to be in excess of 
reqiuirements. The experience of authorities in are^ where, 
owing to prolonged industrial depression, the provision made 
not only in respect of education but also of other services has 
proved to be in excess of pjjesent requirements, goes far to 
justify such apprehension. 


Effects on Agriculture. 

197. The movement of industry into new and undeveloped 
areas has proceeded also without due regard to the agricultural 
value of the land that it, and its accompaniments, absorb for 
building purposes. The evidence presented to the Commission 
by the Land Utilisation Survey of Great Britain indicated that 
at the present time, more than ever, industry and housing are 
in some parts of the country invadiug what is, from the agricul- 
tural point of view the best land of the country. The Essex 
Counfy Council, for example, informed the Commission that in 
Southern Essex alone, building development has involved the 
loss of thousands of acres of the most fertile land in the counfy 
where market gardening in its highest form has been carried on 
for generations. 

198. Concurrently wilh the absorption of agricultural land 
there has a been a flow of labour from agriculture to urban 
industry. According to statistics supplied by the Registrar- 
General the number of persons engaged in agriculture declined 
from 1,949,000 in 1861 to 1,194,000 in 1931, or at an average 
rate of more than 10,000 persons per year. The whole of that 
reduction is not, of course, to be attributed to the movement of 
agricultural labour to urban industry. Other factors by which 
the figures have undoubtedly been influenced, include emigra- 
tion overseas, and the movement of labofir from agriculture to 
other kinds of rural employment. It is unquestionable, how- 
ever, that there has been a movement of considerable magnitude 
from agriculture to urban industry. 

199. Whether this movement, viewed as a whole, is good or 
bad from the standpoint of the national interest is a question of 
some difficulty. On the one hand, workers who leave agricul- 
tural employment for urban employment probably secure, at 
least for a time, higher money wages, but, on the other hmd, 
they lose the greater security of employment which agriculture 
often offers over unskilled industrial work. At the same time 
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. the labour supply of agriculture is diminished; and wastage 
of skill is involved when skilled agricultural workers leave the 
land for unskilled work elsewhere.^’’ 

200. Probably, however, the most important consideration 
is that the recent movement from the land has tended to consist 
of a disproportionate number of the younger workers. This 
feature is illustrated by the following figures^® of the number 
of regular male workers engaged in agriculture in Great 
Britain : — * • 


Age Group. 

Nrgnber of regular male workers. 

1925 

1930. 

1937 * 

Over 21 ... 

Under 21 . , 

501,694 

160,455 

505.745 

139,482 

454,100 

143,700 


On this subject, the evidence of the Ministry of Agriculture 
emphasised ttiat a point must sooner or later be reached at which 
the drift of the younger generation will raise serious problems 
for the future of agricultural production, and be dangerous from 
a social as well as an economic point of view.*"*' 


CONCLUSION. 

201 . Concentration of industry and the industrial population 
undoubtedly possesses definite economic adv^tages from the 
point of view of industry and commerce. If it were otherwise 
the remarkable tendency towards concentration in and near large 
towns, instead of being intensified as it has in fact been withm 
recent years, would long ago have been checked. The ecoiiomic 
advantages to industry may briefly be summed up as consisting 
of («) proximity to market, ( 6 ) reduction of transport costs, 
(c) availability of a supply of suitable labour- 

202. Great, however, as the advantages may be, they are 
accompanied by disadvantages chief ^ongst which are (a) 
heavy charges on account mainly of high site values, ( 6 ) loss 
of time through street traffic congestion in the very large towns, 
which can hardly fail to off-set to some extent the advantage of 
lower transport costs, (c) the risk of adverse effects on efficiency 
and output on account of the fatigue incurred by workpeople 
through having to make long daily journeys between home and 
workplace, often under conditions of considerable discomfort. 

Ministry of Agncuitnre, p. 175, par, 23, 

Sir Daniel HaU.* 

Ministry of Agncnlture, p. 175, par, 23. 










98 


CHAPTER VII. 

STRATEGICAL. 

The Nature and Extent of the Air Risk. 

203. The danger of attack from the air has effected a revolu- 
tion m the problem of the defence of Great Britain. Formerly, 
so long as the ccmmand of the sea was retained the risk of 
attack or invasion was practically neghgible, but the protection 
which this country enjoyed by virtue of its position as an island 
is not proof against modern methods of warfare. 

Great Britam lies open to attack from the air by a hostile 
power just as other countries do, and the geographical position 
of its Capital and the concentration of so large a proportion of 
its population and activities there and in other large urban areas 
might well render it a more attractive object of enemy attack 
than most other European states. 

204. It is not possible to pubhsh from official sources any 
very precise information about the scale of the attack to which 
this country might be exposed in the event of war with a major 
European power within striking distance of its shores. It may, 
however, be useful to quote an extract from a document which, 
although it does not claim to be official in character, is obviously 
compiled from a close study of such information as is available. 
In a pamphlet published by the Air Raid Defence League 
entitled “ The Nature of the Air Threat the position is sum- 
marised as follows : — 

“ In an attempt at a knock-out blow, an intensive period 
of mass raiding might follow the outbreak of war. Sound 
detection of approaching aircraft has now been perfected, 
and it can be taken as certain that both anti-aircraft gims 
and R.A.F. fighters would engage the enemy. But, par- 
ticularly near the East Coast, where the fighters have a 
very short time in hand, many of the bombers would reach 
their target provided that they were willing to face a heavy 
barrage of anti-sdrcraft fire. Two hundred bombers per 
day, each canymg ij tons of bombs, would drop 3,000 
tons of bombs in 10 da3?s. In congested districts such 
raiding might cause at least 200,000 casualties .... 

“ It is clear that certain areas — ^the East End of London, 
some East Coast ports. Midland and Yorkshire industrial 
towiB, and the industrial belt along the Clyde— are in out- 
standiiig danger.'* 


Pamphlet No. 4 published in June, 1939, by the Air Raid Defence League. 
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205- Bombs cannot be aimed with mathematical precision, 
especially from aeroplanes which are compelled by an effective 
defence to fly at high speeds or at considerable heights, or which 
are attacking in adverse weather conditions or in darkness. 
Bombs, even if aimed at military objectives only, could hardly 
fail, however, to hit non-military establishments and buildings 
in their neighbourhood with the result that the civilian population 
in many places would doubtless be exposed to great danger. 
As the Report of the Committee *on Evacuation (1938) pointed 
out: — 

“ In any future war in which Great Britain is at conflict 
with a great European power, air invasion would take place 
on a very much greater scale than the air raids on London 
and other cities during the war of 1914-18. Large numbers 
of planes would Ije directed against docks, pubjic uffity 
undertakings, important factories and recognised military 
objectives. 

” Whether or not the civilian population were deliberately 
attacked, people living in industrim areas would be exposed 
to great dangers, especially those living in the immediate 
neighbourhood of important targets. Inner London con- 
tains many such objectives of attack and is, therefore, par- 
ticularly vulnerable; and in different degrees the same is 
true of various other industrial areas. Other places, for 
example the naval ports, might be exposed to special risks 
because of the existence of military objectives in the 
neighbourhood . ’ ’ 


Long-term Aspects. 

206. Measures to mitigate the destructive effects of air attack 
are being pushed forward with all possible speed. On the one 
hand there are arrangements for achve operations, consisting of 
fighter aeroplanes, anti-aircraft guns and balloon barrages, and 
on the other hand measures of dvil defence including the 
provision of shelters which would afford some degree of pro- 
tection against air attack. It might indeed be argued that on 
a long-term view the defence may to a large extent overtake 
the offensive and thus mitigate the earlier fears engendered 
by modem forms of warfare. However that may be, we see no 
reason to beheve lhat improvements in means of protection, 
while they will no doubt lessen the danger, will reduce it to a 
level at which it does not demand the most serious consideration 
in the future planning of the economy of this country. We 
think, therefore, that even on a long-term view the risk of air 
attack should be taken into account as an important factor in 
determining how the population and industries of this country 
should be distributed. 
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The Geographical Extent of the Danger. 

207. No part of this country is safe from air attack. The 
range, speed, carrying capacity and above all the numbers of 
large bombing aircraft have not only been greatly increased 
since 1918 but are continually in process of further development. 
At the same time the degree of risk is obviously different for 
different parts of the country.^ As the Committee on Evacuation 
pointed out: — c 

“ Pracfical considerations, such as the number of aero- 
planes available and the*" distance of possible objectives, are 
likely to restrict the number of places chosen for attack. 
Vast tracts of the country cannot be attacked simul- 
taneously, and important places in the central and eastern 
par^s of Great Britam are likely to bear the brunt of the 
first attacks.” 


208. In spite of the extended range and power of hostile 
striking forces, the defensive capacity of anti-aircraft artillery 
and of fighting planes gives to the Western and Northern regions 
of Great Britain very real advantages, since the defences have 
longer time to come into operation and so to render the out- 
ward and homeward flight of the attacking bombers more 
dangerous. The greater distance to be covered, by increasing 
the fiiying time involved before the attack can be delivered, 
also reduces the attractiveness of more distant targets from 
the enemy point of view. 

209. There are also great advantages in the dispersal of popu- 
lation and industry, as compared with close concentration, 
particularly within those areas which are highly vulnerable to 
attack. The disadvantages of the density of the population in 
the East End of London from a defence point of view would 
diminish if the population were dispersed into properly planned 
smaller centres separated from one another by belts of open 
country within a radius of say 30 to 40 miles of Charing Cross. 


General Position. 

210. The general position may be summed up by saying that 
from the defence point of view large concentrations of popu- 
lation and of industrial activities are undesirable, especially 
m the East and South of the country : and that the aim should 
be to secure both dispersal and the transfer of activities, so far 
as is practicable, from those areas to the West and North. 
London, by reason of its size and accessibility from the Conti- 
nent, is an immense liability from the defence point of view. 
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Lines of Policy. 

211. In countries which are at an early stage of industrial 
development it naay be possible to plan the location of mdus- 
tries with considerations of defence as a prime factor in deter- 
mining such location. In Soviet Russia something on these 
lines seems to have been attempted : the planting ot great new 
electrical and industrial undertakings in the distant Ural Moun- 
tains is usually stated to have been, in part at any rate, a 
war measure, directed to achieving the maijjimum of security. 
But this country is faced with a different problem. Its great 
towns are in existence and vast industrial development has 
already taken place. What adjustments are possible and in 
what ways can future development be controlled, to secure, 
alike to industry and to the industrial population, the maxi- 
mum practicable degree of protection? 

m • 

Government Establishments, 

212. Before considering the wider question of the location 
of industrial units, it may be well to consider the pohcy which 
the Government has adopted in the past m regard to its own 
establishments and the policy which it should adopt for the 
future. The ordinary citizen or indeed the ordinary indus- 
trialist is liable to persuade himself that it will be fame enough 
for him to consider advice which the Government gives, when 
he sees that advice being implemented in the Government 
Departments themselves. 

There are many Government Departments, part at least of 
whose work could in our view be carried on effectively at a 
distance from the Metropolis, such, for instance, as the 
Unemployment Insurance activities of the Ministry of Labour, 
now centralised at Kew, the work of the General Register 
Office carried on at Somerset House or of the Post Office 
Stores Department at Islington. We understand that the 
Government have decided upon a certain measure of dispersal 
or decentralisation of the work and staffs of their headquarters 
Departments. We welcome a policy of this kind and think 
it should be pushed on as speedily as possible. We are glad 
to learn too that new Government munition factories have been 
erected rerenfly m Lancashire, Scotland, and elsewhere in the 
North and West. 


Industry. 

213. The risks of air attack, and the best means of counter- 
ing them, ought for the future toJie a vital consideration, not 
only in connection with broad isflk of the location of indus- 
try generally, but for each indii^al entrepreneur or manu- 
f^turer We would recall that in the international crisis of 
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September, 1938, many commercial institutions, banks, insur- 
ance companies and others, made hasty arrangements for trans- 
ferring their staJfe and despatching their books and records out 
of London to branch establishments further afield. 

214. As regards industry at large, the Civil Defence Act, 
1939, imposes on the occupiers of factory premises, mines and 
commeraal buildings in areas defined in an Order made by the 
Minister an obligation to provide protection for their work- 
people. An indirett and beneficial result of these provisions will, 
it is hoped, be to encourage the movement of industry from areas 
of large concentration to other areas of less concentration, not- 
withstanding the fact that Section 33 may operate to require 
the provision of shelter in all new buildings. Even as between 
vulnerable areas, there wiU be a bias in favour of the less 
vulnerable, since the provision of shelter may often prove a 
more cosfly and difficult matter in closely built up areas like 
parts of London than in areas where development is taking place 
on more open lines. 

215. In a time of great pressure for the acceleration of Defence 
preparations, such as has been experienced recently in this 
county, it may be difficult' to enforce conditions, otherwise desir- 
able, in the fulfilment of Government contracts, lest the neces- 
sary productive capacity should not be forthcoming. In the 
Third Report of the Commissioner for the Special Areas (England 
and Wales), it was stated that of the 25 aircraft manufacturing 
firms in Great Britain, no less than 12 had erected their factories 
in or near the London area, and a further five in the South- 
Eastern counties. But in the last two or three years the Depart- 
ments have taken definite action in the direction of encouragmg 
the dispersal or decentralisation of factories engaged in produc- 
tion of war material. In the placing of armament contracts 
also, firms operating in less vulnerable areas have received a 
preference. This policy should be followed energetically, when- 
ever conditions permit. 

216. It must be remembered in this connection that ob the 
outbreak of war many industrial undertakings not directiy 
engaged m peace time on the manufacture of munitions 
become of vital importance to the national existence. The heavy 
industries — ^iron, steel, textiles, etc. — ^would doubtless, ^ in the 
last war, come directly under Government control, while many 
of the light industries, such as those engaged in electrical equip- 
ment or watch making, would have to swing over to the manu- 
facture of war material of ^|||e kind. Moreover, many forms of 
industry, such as the pro^ption and processing of foo^tuflEs 
of all kinds, become in war-time as essential to the preserva- 
tion of national existence as armaments or munitions 
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themselves, while for milling or the storage of wheat, for in- 
stance, or for collecting supplies of petrol, ports in the North 
or West obviously have an advantage in the scale of war risks 
over those in the East and South. It is clearly necessary that the 
location of all industries constituting this second line of defence 
should receive full attention from die point of view of vulner- 
ability and dispersal or decentralisation. 

CONCLUkON. 

217. If our recommendations in Part IV of this Report are 
adopted, the National Industrial Board there proposed will be 
in a position to inform and advise industrialists as to the advan- 
tages, from the point of view of security, of one area as com- 
pared with another and to invite them to seek such information 
or advice. A policy ofc decentralisation or dispersal o£ industry 
from overcrowded areas is definitely to be recommended on 
strategical grounds: of this there can be no question, and such 
a policy comcides with and reinforces the general proposals on 
similar lines already shown to be desirable in connection with 
the social and economic disadvantages of concentration. 
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PART III. 

SUBJECTS RELATED TO THE GENERAL INQUIRY. 

CHAPTER VI il. 

DIFFICULTIES AND DEFECTS OF PRESENT PLAN- 
NING LEGISLATION AND PRACTICE. 

r 

General Character of Existing Planning. 

218. A good deal of evidence has been placed before the 
Commission with regard to town and country planning and a 
number of witnesses have represented that difficulties and 
defects exist in present planning legislation and practice. 
These representations demand attenhop in this Repoit in so 
far as tfiey bear upon the problems before the Commission; 
for, as the medical evidence indicated, it is only by proper 
planning that the disadvantages of the existing grouping of 
the population can be avoided, and fife with full enjoyment of 
amenity, health and convenience be led. (See Chapter V.) 
Similarly, there is no doubt that the traffic problems which are 
commonly associated with the growth of urbanisation may 
largely be solved by proper planning.^*® 

219. It is no part of statutory planning, as at present 
existing, to check or to encourage a local or regional growth 
of population. Planning is essentially on a local basis; 
it does not, and was not intended to, influence the geographical 
distribution of the population as between one locality and 
another. Generally, it assumes a trend of local population 
growth based on past experience. If there is any expectation 
that further land will be required for any purpose — ^for example, 
for industry or for residence — ^within the area, the local or 
regional scheme would be framed to provide for that demand, 
though considerations of transport, health and social condi- 
tions may make such provision undesirable or inappropriate 
when the general distribution of residences and workplaces 
is viewed over a wide area. Evidence was given, for instance, 
that the growth of the Metropolis as a single agglomeration 
has already exceeded the size that is desirable on town planning 
grounds, and that in the case of London and other great towns 
the increase of industry and business towards their centres. 

Council for Preservataon of Rural England, p. 567, par 15 et seq. , Town 
Planning Institute, p. 583, pars 13-16, p 593, pars. 32-36, and pp. 760-777 , 
^rden Cities Association, p 746, pars 61—63 1 Robson, p. 778, par. 

^iidon Passenger Transport Board, p. 366, par. 9 and p 414. par. ii. 

LohuOXi County Council, p, 4^9# ^^2, and p. 420, par 127, 
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and noimal growdi of residential suburbs on their outskirts, 
are increasing the expenditure of time and money on daily 
travel, are accentuating transport overloading and street con- 
gestion, and have lately produced a development of flat- 
building and an increase in Ae standard of residential density in 
the cenfares.”* Under present planning legislation and practice 
this local tendency, which is common to most great towns, is 
by no means counteracted by planning schemes; on the con- 
traiy, the schemes for central ’areas of cities often provide 
for an increasing height, coverage and bulk of business and 
industrial buildings for such arect?, while the permitted density 
of dwellings in such areas in practice follows, rather than 
obstructs, the centralising tendency. The schemes for suburban 
areas, which largely deal with unbuilt-upon land, set a better 
standard of density, but essentially follow the same principle 
of accepting the estjEblished tendency. They are* effective, 
by zoning methods, in preventing an ill-considered jumble of 
houses and businesses, and in securing convenient road lines, 
and often a reasonable provision of local open space. In 
some cases they are achieving a better architectural appearance 
of new buildings. But if there is a local demand for factory 
sites, schemes would in practice zone for that demand. And 
for financial reasons it is often diflicult for them wholly to 
preserve from building agricultural or rural areas on the out- 
skirts of agglomerations, which from many points of view it 
may be desirable so to preserve. It may, therefore, be said 
that while present statutory town-planning tends towards pro- 
ducing a more pleasant, healthier and more convenient local 
environment, it is not adapted to check the spread of great 
towns or agglomerations, nor, so long as their growth con- 
tinues, to arrest the tendency to increasing central density 
and traffic congestion. To say this is not in any way to diminish 
the importance of present town-planning, which is of essential 
value in the protection and creation of amenities. It is really 
to say that present town-planning does not concern itself with 
the larger question of the general and national grouping of 
the population which is the subject of this Commission's inquiry. 
Wiatever policy of grouping is adopted, detailed planning on 
a local basis wiU remain necessary. 

220. Nor do tiie foregoing observations cast any reflection on 
the Ministries charged with administering the Acts relating to 
p la n ning , nor the local authorities who put the powers into exe- 
cution, though the extent to which these powers are executed, 
and the skill with which they are administered, vaxy widely in 
different areas. Planning legislation is of comparatively recent 
origin, and has had to feel its way. The necessity of frequent 

IS* Garden Cities Assn., p 739, par 27 et seq 
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revisions of the planning law has, in itself, caused confusion 
and delay for which the Ministries and local authorities are not 
responsible. But wMe in sonae areas the powers have been 
operated as fuHy as is possible, it is apparent that they are not 
adequate at present, nor were they intended, to deal with the 
essential problem with which the Commission is faced. 

The Question of,.National Planning. 

r 

221. Much evidence has been placed before the Commission 
that the national point of viqw as well as the local or regional 
point of view ought to be introduced into planning. As the law 
stands no authonty is charged with the duty of considering the 
local or regional planning schemes in the light of the national 
resources, reqmrements and interests as a whole. It has been 
suggested that a central authority is required which would be 
charged with effective responsibihties for national planning and 
with the duty of watching, stimulating and guiding local and 
regional planning.”® 

222. The local and regional planning schemes may be 
expected in due course to cover all the land of Great Britain 
which can be regarded as suitable for development or likely to 
be developed, even if only very sparsely. Accordingly, if fitted 
together, the plans would form a plan covering virtually the 
whole country. Such a plan would not, however, constitute a 
national plan in the true sense : it would be nothing more fiian 
a collection of local and regional plans, a patchwork of schemes 
of var3ting size, and varying merits, which had not been co- 
ordinated and moulded to form a coherent whole. A national 
plan conceived as a whole would be likely to differ substantially 
from a national plan constructed by merely piecing together the 
local and regional plans. The local and national interests may 
easily clash.”* 

223. Further, it has been represented that the present law is 
incomplete in &at it does not constitute a full code for regu- 
lating the use of land. Agriculture is not one of the purposes 
of planning as set out in Section I of the Act of 1932, but land 
can in effect be preserved for agricultural use by the imposition 
of restrictions on building, and, under the new ” Rural 
Zoning the primaiy object of which is the preservation of 
amenities, the protection of agriculture is indirectly achieved. 
The conservation of fertile land is obviously a matter of national 

Town Flannmg Institute, p. 762, et seq* 

Ministry of Health, p. 42 , par 34, p. 142, Q, 15^8-35. 

Report of Town and Country Planning Advisory Coninuttee, July, 1938 ; 
pars. 31-33. 
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significance, but the national aspect of the subject is one with 
which local planning authorities are clearly not competent to 
deal. 

224. Again, the Commission’s attention has been drawn to the 
fact that a planning scheme is not enforceable against the Crown. 
The amount of land occupied by Government Departments is 
extensive and is increasing. Large areas have been acquired 
in recent years for aerodromes, for artillery, bombing, machine 
gun and tank ranges, for armanfent factories and dumps, ^d 
for large-scale afforestation. The necessity for the acquisition 
of land for such purposes on the ^cale undertaken has not been 
questioned. It has, however, been suggested that there is inevit- 
ably a risk that when an individual Government Department 
chooses a particular site for its own purposes it may tend to 
overlook interests other than those for which it is directly 
responsible and that in fact the Departmeiit may not* alone be 
fitted to balance the various conflictmg national interests which 
may be involved. 

Time and again, especially in recent years, public controversy 
has risen in regard to proposals of Government Departments for 
the acquisition of particular sites, on the ground mat while the 
land might be suitable for the purpose for which the Departments 
desired to acquire it, the taking of it for that purpose would be 
injurious to another public interest. This is not said by way of 
criticism of the individual Departments which happen to have 
been involved, and which often, especially in matters of defence, 
have had to act ag ains t time. The point which it is desired to 
make is that hifterto insufficient attention sometimes appeam to 
have been given to public interests other than those of tiie indi- 
vidual Department directly concerned with a particular pur- 
chase. The result has frequently been to excite public con- 
troversy: not only have the interests of the nation in the widest 
sense not l^en sufficiently safeguarded, but also, so far as the 
Department itself is concerned, delay has occurred in the carry- 
ing out of projects of urgent importance. 

225. The position of statutory undertakers in relation to 
planning schemes is in some respects similar to that of Govern- 
ment Departments. Any lands or buildings belonging to a statu- 
tory rmdertaker, and used or held for the purposes of ffie 
undertaking, are excluded from planning control, except vdth 
the consent of the undertaker or, failing his consent, by decision 
of the Minister. Here again the consideration arises that the 
area of land vested in statutory imdertakers is continually 
increasing. 

226. On the evidence sjibmitted we have reached the conclu- 
sion that the National Industrial Board whose establishment is 
recommended in Part IV of this Report should be vested with 



io8 

the right to inspect all existing and future pl^s whether regional 
or local, and to consider, where necessary, in co-operation with 
the Government Departments concerned the modification or 
correlation of existing or future plans in the national interest. 


Progress of Statutory Planning. 

227. At ist April, 1939, an area of 1,093,785 acres of Great 
Britam's total area of 56,801,833 acres was covered by approved 
p lanning schemes.'’ By this date resolutions had been passed by 
the responsible local authonties to prepare schemes for another 
26,482,263 acres of the country. Wrlh the passing of these 
resolutions, a form of licensing to control development has 
become available in the areas in question since any buildings 
erected without the planmng authonties’ permission in areas in 
which planning schemes are in preparation are liable to be 
removed 'without compensation, if they are found to contravene 
the pl anning schemes when these schemes come into operation. 
In this power, planning authorities possess an instrument which, 
if properly used, affords some safeguard of planning interests 
pending tiie operation of the planning scherne; for although 
developers are not compelled to seek permission for proposed 
development, they almost invariably do so.^®* 

In general it may be said that as regards areas where any exten- 
sive development may be expected, resolutions have been 
passed, planning schemes are in preparation, and at least the 
stage of interim planning control has been reached. Powers 
to prepare schemes lor built-up areas were first granted by the 
Act of 1932, and the preparation of schemes for such areas is 
not, therefore, yet so general nor so far advanced. 

228. The figures given above show that great as the area is 
in respect of which resolutions have been passed, it is far short 
of the total area of Great Britam. Evidence has been subnaitted 
to the Commission showing that recently the Town and Country 
Planning Act, 1932, was inoperative in Lincolnshire (Holland), 
Rutland, Anglesey, Brecknock, Merioneth, Montgomery, and 
Radnor and in many counties of Scotland; and was operative in 
but little of the counties of Lincolnshire (Kesteven), West 
Suffolk, Isle of Ely, Cardigan, and Carmarthen. It is highly 
desirable that plaimmg should be operative in such areas, 
because industry could at any tme be located or other develop- 
ment damaging to amenities begin there without even the mildest 
form of control. Though the preparation of a planning scheme 
is not compulsory on local authorities without action by the 
Minister of Health, the Minister has power to require the 

Mijustry of Health, p 17, par. 23. 

Council for the Preservation of Rural England, p. 568, par, 36 ; and 
supplementary evidence of Department of Health, Scotland.* 
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preparation of a scheme for any land or, in default of the respon- 
sible authority, to prepare a scheme himself or to authorise the 
county council to do so, but in practice he has not exercised 
that power. The Department of HealUi has powers of a similar 
nature in Scotland appropriate to the conditions there. 

229. With present day methods of transport, remoteness 
from existing development is not in itself an assurance against 
development. Accordingly, delay in taking such measur^ of 
control as the Act permits may oe dangerous. This point is 
well exemplified by the risk to which a coast headland was 
recently exposed. In 1938 plans were submitted to the re- 
sponsible local authority for the erection of a number of 
bungalows on the headland. As a formal and effective decision 
to prepare a planning scheme covering the headland had not 
then been taken, no planning poweis were available to the local 
authority in dealing with the proposed development; and as &e 
plans of the bungalows complied with the by-laws the authority 
telt constrained to pass them. The danger has since been re- 
moved by the purchase of the land by another local authority, 
but this fact does not lessen the force of the mor^ pointed fy 
the incident, viz., that if town and country planning is to fulfil 
its function it is imperative that local authonties should take 
advantage of the poweis available to them in advance of de- 
velopment, and should not wail until development is actus^y 
proposed before proceeding with the making of a planning 
scheme. The realisation of this necessity is growing among 
local authorities. Between 1st April, 1932, and ist April, 1939, 
the total area covered by approved resolutions to prepare 
planning schemes grew from 7,491,358 acres to 26,482,263 acres. 

230. The total area fully plaimed in the sense of bemg 
included in approved planning schemes, between the inception 
of town planning in 1909 and the ist April, 1932, was 75,020 
acres. In the following seven years the total area fully planned 
was multiplied more than 14 times: it amounted at ist April, 
1939, to 1,093,785 acres. Accordingly, since the passing of the 
Town and Country Planning Act of 1932, more rapid progress 
has been made : the annual increase in the area covered by 
approved planning schemes has grown progressively larger. 
In the single year ist April, 1938, to ist April, 1939, plannmg 
schemes were approved in respect of a total area of 7^7 >357 
acres, or almost 700,000 acres in excess of the aggregate acrea^ 
fuUy planned in the whole of the 20 years or so preceding the 
Act of 1932. At ist April, 1939, the aggregate acreage covered 
by schemes which were awaiting approval was 4,027,683, or 
about one-sixth of the total area of Great Britain for which 
planning schemes were then in pre paration. Thus, though the 

1«« The new Coastal Zone should be of use in cases of this kind. 
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total acreage under approved planning schemes has increased 
st riking ly since 1932, the stage has been reached when greater 
expansion of ihat acreage may be expected. 

231. It is to be remembered, however, that there is a qualita- 
tive as well as a quantitative progress to be aimed at, and it has 
been stated in evidence before the Commission that many 
schemes which are being prepared are insufficiently strong. If 
town and country planning is to play its full part within the 
reasonably near future in seduring that, in the growth of new 
industrial areas or the reconstruction or extension of old ones, 
the ^advantages hitherto ^sociated with urbanisation owing 
to its unplanned character are avoided, a great acceleration in 
the preparation and approval of really adequate planning 
schemes is essential. 

^ Local Administration. 

232. There is an important difference between England and 
Wales on the one hand and Scotland on the other hand in the 
local administration of the planning law. Taking Scotland first, 
the responsible local authorities are the county councils and the 
councils of the large burghs. In certain circumstances small 
burghs may, by order of the Department of Health, be entrusted 
with planning functions; but the law contemplates that normally 
the planning of the small burghs will be undertaken by the 
county councils as part of the planning of the counties. 

233. South of the Tweed the county councils do not possess 
by law Ihe same recognised and established position in planning 
as do Iheir Scottish counterparts though, as will be explained 
later, the law permits them to take a prominent part in planning, 
as in fact many of them are doing. 

In England and Wales planning schemes may be prepared by 
the councils of county boroughs, municipal boroughs, urban 
districts and rural dismcts. It has long been recognised, how- 
ever, that the area of the individual borough, urban district 
or rural district, may be unsuitable for planning in isolation from 
the neighbouring areas. Results which seem to be the veiy 
negation of true planning may follow an attempt by the authori- 
ties of small districts to plan their areas separatdy. In the 
1,986 square miles of the London Passenger Transport Area 
there are as many as 133 authorities exercising planning powers. 
The difficulty in such circumstances of obtaining coherent plan- 
ning over the area as a whole needs no elaboration."’ 

234. In recent years there has been a trend towards greater 
co-operation in planning between separate local authorities and 
towards the formaticm of a larger unit of planning than is 


The problem of London is farther discussed in Chapter xiv. 
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offered by the single borough, urban district or rural district. 
In England and Wales the larger unit may be secured in one of 
three ways. Firstly, a group of local authorities may eslablish 
a J[oint Committee for planning their combined areas as a single 
unit: in other words, regional plaiming authorities may be 
formed to make regional schemes. Secondly, the non-county 
borough and district councils may relinquish their planning 
powers to the county councils. Thirdly, under certain circum- 
stances, the Minister may after aminquiry compel the formation 
of Joint Committees. Similar provision as to^the establishment 
of regional pla nni ng authorities is also in force in Scotland. 

A 

235. The idea of planning in large units has gained a strong 
hold, so much so that a large proportion of planning schemes 
in preparation are being formulated by executive joint com- 
mittees 01 coirnty councils. There is, however — ^possibly because 
of the fear of claims for compensation — ^little doubt that a d^ger 
exists of a weakening in proposals in the two stages from (i) the 
Advisory Regional Report to (ii) the preparation stage of the 
scheme. There is possibly also a danger that a similar weaken- 
ing in proposals may occur between the preparation stage of the 
scheme and the administration of the approved scheme. 

236. There is a tendency towards the evolution of wider 
areas apparent in various spheres of local government activity 
— ^usually described as a tendency towards Regionalism. There 
can be no doubt that, broadly speaking, such a tendenw, if 
developed, would be to the advantage of planning.”* There 
axe sigiK of an increasing willingness on the part of local 
authorities, not only to combine for the preparation of schemes, 
but to join in setting up Joint Boards for administering the 
schemes when they become operative, and to delegate to the 
Boards power to precept upon the constituent autihorities for 
money to pay running expenses and expenses incidented to the 
carrymg out of the scheme, e.g., expenses involved in com- 
pensation and land purchase. By joint action of that sort 
greater financial resources can be made available and a more 
equitable distribution of the costs of planning can be secured. 
Where the need exists, as it often does, for the preservation 
of extensive open spaces outside a town, mainly for the benefit 
of the inhabitants of the town, it is manifestly unreasonable 
to expect the local government districts in which the land hap- 
pens to be situated, to bear the whole cost involved by the 
prohibition of building. In such a case co-operation betw^n 
all authorities concerned is essential: in its al^nce the taking 
of effective action to preserve the land may be impracticable.”* 

Ministry of Health, p* 152, v. 

See Chapter xv 

Town Planning Institute, p 567, pars 18 and 20. 
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Again, the large unit of administration is better able than 
the small individual district to command the services of a 
highly qualified planning staff, and to provide sufficient work 
to keep such staff fully employed. 

237. Evidence has been placed before the Commission that 
town and cotmtry planning calls for treatment on a regional 
basis, Though a good deal of regional plaiming is in fact 
proceeding there appears to be scoj^ for still more to be done; 
for some hundreds of local authorities are still planning their 
districts as separate units. There can be little doubt that 
the full acceptance in loca^ planning administration of the 
regional principle would conduce to quicker and more effec- 
tive action and to greater efficiency generally. The movement 
towards the adoption of wider areas for local planning and an 
equitable sharing of financial responsibility are, therefore, to 
be recommended and encouraged to the ftul. 

Finance. 

238. The Act of 1932 enables a person whose property is in- 
juriously affected by the coming into operation of any provi- 
sion of a scheme to claim compensation within a specified 
period, but provision may be inserted in the scheme excluding 
compensation in certain classes of cases, including restrictions 
on the manner in which buildings may be used. Compensa- 
tion may, however, only be excluded if the Minister is satisfied 
" that having regard to the objects of the scheme the provi- 
sion in respect of which compensation is to be excluded is 
proper and reasonable and expedient having regard to the local 
circumstances.” 

A further provision in Section 19 (5) of the Act is to the 
effect that the Minister in deciding whether or not to exclude 
conapensation must have regard to the nature, situation and 
existing development of ffie land affected and of neighbour- 
ing land and to the interests of persons who would be affected 
by the provision in respect of which compensation is excluded.^" 

239. The outstanding difficulty from the financial standpoint 
arises firom the liabilily to pay compensation which a planning 
authority may have to face where property is injuriously 
affected by the coming into operation of a planning scheme, 
such e.g. as when a scheme, in order to preserve open space, 
prohibits the development of land which is suitable and ready 
for development. Wide stretches of coastline are in danger of 
Ireing developed. On grounds of amenity complete prohibi- 
tion of development is often demanded but caimot be enforced 

Scottish Counties, p. 208, Q. 2184 ; London Passenger Transport Board, 
p. 366, pax. 9 and Q. 3179, p. 413, Q. 3433-43 J P- 4 H. Q- 3468-70, and 
P- 415. Q- 3483- 

Ministry of Health, p. 18, par 25. 
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because the compensation ipvolved would be far too great for 
the planning authority to bear, even on a county basis, though 
a method of zoning undeveloped sea-coast areas on somewhat 
similar lines to the rural zoning referred to in paragraph 223 
has, we are informed, recently been suggested to planning 
authorities and this should be of value in easing the difficulty. 

240. It is, apparently, within the powers of &e Act for a 
planning authority to insert a provision of ^e kind iii respect 
of which compensation may be excluded (e.g., a provision deal- 
ing with the use to which buildings may be put), and for the 
Minister to retain this provision in the scheme as finally 
approved, but not to feel justified in declaring that compensa- 
tion should be excluded. The effect would thus be that the 
planning authority would find itself exposed to the risk of claims 
for compensation. In practice, this course is rarely, followed. 
Planning authorities have not usually been prepared to incur 
the risk of paying compensation for restrictions, except where 
it fs intended to preserve the land in question from development 
of every kind, and in .that case the simplest course is usually 
for the authority to acquire it.“' Planning authorities are 
accor^ngly often unwiUing to risk the preparation of reahy 
strong schemes in spite of their power to withdraw or modify 
the provisions of a scheme which give rise to claims for com- 
pensation.^®* In practice all zoning is devised to come within 
the Minister’s view of what is “ jjjoper and reasonable and 
expedient having regard to local circu 3 nstances,” rather than 
to produce a bold scheme which may lead to the Minister’s 
refusal to exclude compensation. 

241. One of the chief forms of weakness consists in allowing 
too much “ free entry ” building land. This practice hampers 
any constructive (satellite or otherwise) grouping of 
population. In 1937 it was estimated that the amount 
of land zoned in draft schemes for residential develop- 
ment was sufficient to provide for a population of 291 millions,”* 
but it should be emphasised that this estimate related to draft 
schemes whdch had not been approved by the Minister. Power 
is vested in ffie Minister to modify schemes when they are sub- 
mitted for his approval, and it is understood that this power is 
being used to reduce the amoimt of building land to which free 
entry would be allowed under schemes as proposed by the local 
planning authorities. Clearly a margin must be allowed for 
future development, but when due allowance is made for this 


!•* Ministry of Health, p. 46, Q. 565 ; p. 15a, par. V. and Q. 1637-41. 

*«» R. A. Hudson quoted by Garden Cities Assn., p, 746, par. 61 ; and Sir 
Ra3nnond Unwin, p. 880, Q. 7599- 
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fact, there can be no doubt that the aggregate area to which 
" free entry ” is allowed is much greater than will ever be used 
for building. 

242. The Act provides also for the recovery of betterment. 
In brief, where the value of property is increased by the opera- 
tion of a provision in a scheme or by a work carried out under 
a scheme the local authority can, within a certain period after 
the scheme comes«into operation, claim from the owner of the 
property 75 per cent, of the increase in the value. It is pro- 
vided, however, that, excepfr where a claim for compensation 
equivalent to fee amoimt claimed for betterment has been 
made, fee person from whom betterment is claimed can require 
fee claim to be deferred, and in feat case fee local authority can 
make a further claim on a disposition or change in use of fee 
property x)r, in fee case of property used for industry, within 
12 months from fee expiration of five years from fee date of 
the original claim, unless a claim upon disposition or change, in 
use has already been made. No claim for betterment can be 
made after 14 years from fee date of the original claim. The 
amount of betterment payable, if not agreed, is to be settled by 
arbitration. 

243. Very little experience has yet been gained of fee working 
of these provisions. The general difficulties in fee way of 
securing betterment, however, are well known. In fee first 
place it is a difficult matter to determine fee extent of fee area 
within which values have been influenced by a particular provi- 
sion or work. An arterial road, for example, may increase 
values in a town over a very limited area, but where it crosses 
undeveloped land fee effect on values may extend to a great 
disfence. Again, in order to determine fee amount of better- 
ment to be claimed, there must be a basic value from which an 
increase may be calculated. Under fee Act fee material date 
is fee date on which fee provision or fee work which gives rise 
to fee claim comes into operation or is completed, as fee case 
may be; but it is to be anticipated that as fee planning pro- 
posals will have been known long before fee coming into opera- 
tion of fee scheme, fee increment value wiU often have been 
realised before the time comes for claiming fee betterment. 
And even if this has not occurred, to prove fee extent to which 
any increase in value can properly be attributed to fee opera- 
tion of fee scheme, as distinct from general appreciation owing 
to urban growth, generally be a matter of great difficulty — 
a difficulty which will become greater fee longer fee claim has 
to be deferred. The realisation of substantial sums by way of 
betterment cannot feerefore safely be anticipated; but fee 
existence of a power to claim betterment has been found in fee 
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past, and will no doubt continue, to be valuable in negotiation, 
particularly in cases where betterment may be used as a set-off 
against a claim for compensation.*” 

244. Certain proposals which have been brought to the Com- 

mission's notice for dealing with the issues of compensation and 
betterment are outlined in Chapter IX of this Report. ^ As 
the difficulties are enhanced when the planning authority is a 
small one with relatively meagre financial resources, it is in 
place here again to stress the value from Ihe* financial point of 
view of having a unit of administration larger than that of Ihe 
ordinary borough, urban or rural* district. Proposals invoWng 
a cost which would be prohibitive if it had to be borne by a single 
urban or rural district may be brought within the realm of 
practical action where the expense is spread over the wider area 
of a county or region. . 

Moreover the difficulties largely arise from the fact that land 
has often acquired a high development value before a deciaon 
is taken to sterilise it against development. In so far as this is 
the case, they may generally be greatly eased by planning well 
in advance of development. If the development of l^d needed 
for open space is prohibited before the land has acquired a high 
development value the burden of compensation may be sub- 
stantially lightened. 

It is, however, in areas surrounding existing towns ^d 
conurbations, where the need is most urgent and where a build- 
ing value already exists, that the greatest difficulty is en- 
countered. Moreover, under the present system by which claims 
for compensation are assessed separately, there is a danger of 
a building value, which would in fact be realisable only on a 
small proportion of the total land, l^ing held to atech to each 
piece of land as it comes under review by the arbitrator. 

245. In this connection reference may ^ made to a clause, 

now commonly inserted in local Acts, which gives power to a 
council by agreement, and in spite of the fact that the land m^ 
not be immediately required, to purchase or lease any land, 
which in their opinion, it is desirable the council should acquire 
in cormection with any of their undertakings or for the benefit, 
improvement or development of the district.” It seems tl^ this 
common clause is intended to cover purchase of land ou^de, ^ 
well as inside, the council's area. It is underetood that ffie 
Min ister of Health does not report against this when 

inserted by a local authority in a private Bill before ParhamOTt. 
We are of opinion that extension of po wers to local authonhes, 

1 ’® Ministry of Health, p, i8, pax. 26 
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as part of the general law, on the lines of that clause would make 
it easier for local authorities to buy land in the early stages of 
development at cheap rates and avoid the high prices which they 
may have to face at a later stage of development. It may be 
mentioned that the Manchester Corporation secured the greater 
part of the land for Wythenshawe at agricultural value under a 
local Act provision of that kind, and the Liverpool Corpora- 
tion also acted under a similar provision in purchasing the land 
for Speke. 

246. At our request Mr. G. L. Pepler supplied us with an 
interesting and informative memorandum on Planning in some 
other Countries for which we desire to egress our thanks. 
The memorandum is reproduced in Appendix TV. 


CHAPTER IX. 

COMi'liMbAi lON AND BETTERMENT UNDER CURRENT 
TOWN AND COUNTRY PLANNING LEGISLATION. 

247. Reference is made in Chapter VIII to the provisions of 
the Town and Country Planning Act, 1932, under which, in 
certain conditions, (i) a person whose property is injuriously 
affected by the operation of a planning scheme may claim com- 
pensation from the planning authority, and (2) the planning 
au&ority may claim betterment from a person whose property 
is increased in value by the operation of a planning scheme. 

248. Evidence has been placed before the Corhmission that 
the ifSculties that are encountered by planning authorities under 
these provisions are so great as seriously to hamper the progress 
of plaiming throughout the country. 

One of the difficulties, if not the major difficulty, attendant 
upon any proposal to control the use of land, lies in the fact that 
such control, whether it is operated by means of the existing 
planning legislation or by other means, necessarily has the effect 
of shifting land values: in other words, it increases the value of 
some land and decreases the value of other land, but it should 
not destroy land values. In theory, therefore, it should be 
po^ble fuUy to compensate all owners whose land is decreased 
m value from a fund levied from owners, the value of whose land 
is increased. No scheme has, however, been introduced in this 
country under which in actual practice compensation and 
betterment can be balanced in that way. 


Manchester, p. 808, par. 53, p. 813, Q. 6867. Liverpool, p. 832, par. 106. 
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249. The difficulties of equating compensation with betterment 
are briefly: — 

(а) If the potential development value of each piece of 
land is assessed separately the total sum arrived at is likely 
to be greatly in excess of the sum which could fairly be 
claimed if the prospective development of the country as a 
whole is considered; 

(б) The difficulty of proving betterment, and espedalty 
of proving that betterment in any individual case results 
from a particular planning scheme, mak& any betterment 
provisions largely ineffective; 

(c) It is not practicable to' levy betterment uifless and 
until the landowner has the betterment actually in hand, 
i.e. on the disposal of his land. 

250. In connection with these difficulties a comprehensive pro- 
posal was placed before the Commission by one of ite members 
for ffie acquisition by the State of the development righte of the 
undeveloped land of Great Britain. The propos^ is sum- 
marised in paragraphs 251-256 below. The Commission gave 
full consideration to the proposal and they recommend that, in 
view of the important issues of finance and policy involved, the 
Government should appoint a body of experts to examine the 
questions of compensation, betterment, and development gener- 
ally and that this proposal, together with other schemes direct^ 
to the same problem which have been brought to the Commis- 
sion's notice and which are also summarised below should be 
referred to that body. 

Acquisition by the State of the Development Rights of 
THE Undeveloped Land of Great Britain. 

251. The proposals envisage the creation of a “ National 
Development Board ” which would acquire by compulsory 
purchase, as from a specified date, the development rights of all 
the undeveloped land of the country. 

The term " undeveloped land ” might be defin^ substari- 
tiaUy as it was in the Finance (1909-10) Act, I9T0> viZ; ’ land 
which has not been developed by the erection of dwelhng-houses 
or of buildings for the purposes of any business, trade, or m- 
dustry, other than agriculture, or is not offierwise used for any 
business, trade, or industry, other than agriculture. Agncultare 
would be interpreted in its widest sense as including horticulture, 
forestry, etc., and the erection of dwellings for agncultural 
workers might be treated as not coming within the term 

development 

Broadly speaking, ” development " might be defined as any 
erection of buildings, or user of land, which took the land out 
of the category of “ undeveloped land ”. 
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252. The value of the development rights to be purdiased by 
die Board would be the difference between the value of the unde- 
veloped land for its existing use, or other use not involving 
development, and its value for development purposes. The free- 
hold of the land would be retained by the owner but he would 
hold it subject to the condition that no development of it might 
take place without the consent of the Board. 

The value of the development rights over the whole county 
would be assessed as a single^operation, as was provided for in 
the case of property in coal by the Coal Mines Act, 1938, 
and a global amount of compensation determined. The object 
of the global method is to ^prevent the over-valuation which 
frequentiy results when each piece of land having an alleged 
development value is considered separately. 

253. The money required for the purchase of the development 
rights by the' Board wotdd be found by a loan raised by die 
Board and guaranteed by the Treasury. 

The Board would sell the rights to approved developers for 
the kinds of development approved by the Board and would 
cany to a Fund the proceeds of the sales. The service of the 
loan and the administrative expenses of the Board would be a 
first charge on the Fund, and, assuming tolerable accuracy of 
the estimate of the global amount of compensation, die Board's 
income from the sale of the development rights would, it is 
suggested, prove ample to meet these expenses. 

Apportionment of the global sum between individual claimants 
for compensation would proceed on lines akin to those provided 
for under the Coal Mines Act, the machinery for apportion- 
ment possibly being left largely in the hands of the landowners 
themselves. Under such a system extravagant claims for specu- 
lative building values should be capable of assessmeat at their 
true value. 

254. An intending developer would negotiate with the Board 
for pemussion to develop and for the purchase of the develop- 
ment rights. If the intending developer were not the landowner 
he would negotiate separately with the landowner for purchase of 
the land proposed to be developed. In the event of a landowner 
being unwilhng to sell land at agricultural value the Board should 
have power either to purchase it compulsorily or to make an 
order conferring compulsoiy purchase powers on the intending 
developer in cases where the Board considered development to 
be desirable in the public interest. 

The Board’s consent to development would be limited to 
the kind of devdopment actually before it, and the Board 
should probably impose a time limit for the life of its con- 
sent, on the lines of the grant of an ordinary building lease. 
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255. The eimount of undeveloped land is roughly 40 million 
acres: it constitutes fte great bulk of the land of the country but 
its value is a relatively small part of the whole. Further, 
only a small part of the undeveloped land has any potential 
development value, and, as regard the remaining part, the 
proposals would, in effect, leave the present position untouched, 
because the mere acquisition of the development rights by the 
Board would make no practical difference unless or until 
development occurred. 

All land which at the specified date was not*“ undeveloped ” 
would not be affected under the proposals. This land would 
constitute the great bulk of land in cities and urban areas, 
the control and redevelopment of which would remain with 
the municipal authorities exercismg their powers under the 
Town and Country Planning Act, 1932, and the redevelopment 
provisions of the Housing Act, 1936. 

256. It is claimed by the author of the proposals that their 
adoption would greatly simplify planning procedure, and, by 
reason of the disappearance of liability for compensation, would 
change the attitude of planning authorities who under present 
regulations are continuously hampered in their planning pro- 
posals by the fear of incurring clauns for compensation. As a 
matter of administration the Board would replace the Ministry 
of Health as the central authority for planning. 

In brief, the author of the proposals claims that: — 

(«) their adoption would effectively solve the compen- 
sation-betterment problem to which every scheme of pub- 
lic control and public acquisition of land gives rise; 

(6) the plan would not affect the mass of small house- 
holders, shopkeepers, etc., who make up the bulk of the 
property-ownmg class; 

(c) the plan would not interfere with rural landowners 
so long as their land remained in agricultural use, nor the 
interests of farmers whether as owners or tenants, 

(d) the financial commitments, though substantial, would 
be on a scale quite different from those that would be in- 
volved in land nationalisation, f 

(e) all future increment in the value of undeveloped land 
would enure to the national purse 

fJSfoie — On the question oi the financial commitments in\ol\ed the 
Comnussion sought the views semi-officially of the Chief Valuer, Board of 
Inland Revenue. The Chief Valuer informed the Comnussion that pre- 
liminary calculations led him to the conclusion that the cost of the cle\ elop- 
ment rights might be somewhere m the region of ;£40o,ooo ooo This figure 
should be regarded as an intelligent guess 

T9412 1 




120 


Redistribution of Land in Germany. — ^The " Lex 
Adickes 

257. The principle of the procedure under the Lex Adickes 
is the pooling of all the variously owned plots in an area to be 
planned and their re-arrangement and subsequent redistribution 
in such a way as to assist the development of me area as building 
land. 

This procedure is based on the assumption that the re-arrange- 
ment of ownerships within a ''certain area is a matter of public 
interest; it is to be applied to land which is mainly undeveloped 
and for which a town planping scheme (Bebauungsplan) has 
been finally approved. The area chosen must be no larger than 
is actually required for the purposes of the redistribution, and 
individual plots which are already built upon or which are sub- 
ject to some special user (e.g. maiket gardens, forestry schools, 
parks) may be wholly or partially excluded. 

258. The plots of land which it is proposed to redistribute, to- 
gether with the existing public streets and squares, having been 
pooled together, the next step is to deduct from the pool all The 
land required for public streets and squares, whether existing or 
prospective, which is then vested in the local authority or other 
highway authority. The remainder of the land pooled is then 
divided among the previous owners in the same proportion (by 
area) as that in wmch it was held prior to the pooling and in 
such way that the plots are usually at right-angles to the streets 
or squares and the plot of each owner is as nearly as possible 
in the same position as that which he previously held. Plots 
which are already built upon or which have a special value are, 
as far as possible, re-allocated to their previous owners before 
the redistribution takes place. 

Owners are entitled to money compensation in respect ol land 
reserved for streets or squares, so far as this exceeds 35 pel cent, 
of the pooled plots where the procedure has been initiated by the 
authority, or 40 per cent, where it has been initiated by &e 
owners. 

So far as the value of a re-allocated plot is less than that of the 
plot of the same owner before the pooling, tiie owner is entitled 
to money compensation in addition, and such compensation is 
also payable in the case of the appropriation of buildings, for the 
loss of value which appertained to the pooled plot on account 
of special natural qualities or on account of expenditure Ihereon, 
or for the loss of business due to the use of a building or the 
special characteristics of a plot. Increment of value due to the 
redistribution itself must not be taken into consideration in 
assessing compensation. 

^’»S«mmarv based on inlorxnatxon supplied to the Commission the 
Mimstry of Health. See also Appendix 2 to the First Report of Greater 
London Regional Plannmg Committee, 1929 
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The compensation is paid out of a fund formed by a “ redis- 
tribution levy " from the owners in proportion to me value of 
their new plots, which are assessed immediately upon the redis- 
tribution. 

259. When the redistribution scheme has been settled, an in- 
quiry must be held by the Redistribution Committee, at which 
any person concerned may make representations and the local 
ponce authority must be given an opportunity of taking part. 

The final decision on the schemd is made by^e District Com- 
mittee. This must be publicly not^ed, maps and plans must be 
given to the owners and there may be an app^ to tihe Courts, 
witiiin two months, in the matter of compensation. 

Before the erection of any building in Germany, a permit must 
be obtained from the local building police authority. Where a 
redistribation scheme has been made, this authority may not 
grant building permits for plots included in the schemS without 
having first given the Magistrat an opportunity to express then 
views, and permission may be refused or conditions laid down if 
the redistribution would be made more difficult as a result of the 
erection of the building. No compensation is payable on account 
of this restriction on building. 

260. The procedure described above has probably been modi- 
fied in some details under the Third Reich, but it understood 
that the general principle remains in operation. 

261. The Bavarian Act appears to go, in some respects, 
further than other German legislation, since it permits redis- 
tribution procedure to meet any needs of public traffic and also 
for any omer cases in which it is to the interest of the communi'^ 
to keep land free from building. The town of Nuremburg, in 
particular, has taken great advantage of this Act and a large 
number of redistribution schemes have been completed. A 
number of open spaces have been acquired without expense to 
the municipality. 

In some variations of the Lex Adickes, e.g., those adopted in 
Baden and Saxony, redistribution is carried out on the basis 
of value instead of that of area. 

Betterment Provisions in Johannesburg.^” 

262. It appears that town planning in Johannesburg is maMy 
governed by the Townships and Town Planning Ordmance 
(No II of 1931) of the Provincial Council of the Transva,al. 
Won 50 of this Ordinance, which deals with compen^tion 
for land taken for the purpose of a town planmng scheme, 

Sanunary based on information supplied to the Ministry of Health by 
the City Engineer of the Town of Johannesburg 
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contains the following provision: “If only a portion of a 
claimant’s land is taken for the purpose of a scheme and the 
remaining portion is in the opinion of the Court increased 
in value by the operation of such scheme, the Court shall 
determine such increased value and set off the same against 
the value of the land taken as determined under Subsection 
(2) It is stated, however, that no Compensation Court has as 
yet been appointed for this purpose and that, broadly speaking, 
betterment in this sense has never operated in Johannesburg. 
When the draft Otdinance was under consideration, the question 
of betterment was reviewed by a Commission appointed by the 
Admimstrator of the Town < 3 f Johannesburg to report on the 
Ordinance, and their views may be gathered from the following 
extract from the Report. “ In cities and towns densely popu- 
lated, but of small extent, the difficulties in connection with 
the assessment of betterment may not be great, but the Com- 
mission feels that, having regard to the extensive areas of our 
municipalities, and to the fact that the approval of a scheme 
is not likely to have any effect in the immediate future on ffie 
value of large areas of land included within a scheme, the 
practical difficulties likely to be experienced on the application 
and determination of betterment are so serious as to make the 
success of its operation very doubtful.” 

263. The Ordinance of 1931 contains in addition a number of 
provisions relating to the establishment of “ townsWps 
(A township is substantially the same as a building estate.) The 
lay-out of the township must be approved by the Administra- 
tion. The owner can be required to surrender to the local 
authorities as much land as has been reserved for townlands or 
for public or municipal purposes, or for endowment purposes. 
He may further be required to lay out and construct streets and 
pay to a local authority “ as an endowment ” such percentage 
of the purchcise price of lots sold as may be fixed by the Adminis- 
trator. Any money so paid is to be applied to services of a 
capital* nature in or for the township. 

In connection with these provisions the City Engineer 
stated : — 

“ On approval of the township by the Administrator the 
management and control of the streets automatically vest in 
the local authority. After inspection of the site and amend- 
ments to the lay-out, the Townships Board submits its 
recommendation to the Administrator that the proposed 
township be approved subject to certain conditions more or 
less on the following lines : — 

(1) The granting of a school site or sites free of cost to 
the Educational Authorities. 
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(2) Transfonner sites as required by the Electricity 
Departoent are granted free of cost to the local 

^ authority. 

(3) Streets are only formed and graded by the town- 
ship owner. 

(4) Actual construction of the roads and stormwater 

control has eventually to be carried out by the local 
authority. * 

. . • 

(5) Sewerage reticulation is carried out by the local 
authority but no time limit is imposed. 

(6) Water and light are paid for by the township 
owner. 

(7) An endowment of 15 per cent, of the purchase 
price of all the stands (i.e., plots) in the toiynship is 
paid to the local authority by the township owner. 
This amount must be expended on the township under 
consideration and usually covers only a small propm- 
tion of the toW cost incurred under items (4) and (5) 
On the establishment of the township the building lots 
are valued and assessment rates then become due. 

(8) Density and use zoning restrictions are imposed. 

Small parks Me usually included in the lay-out but open 
space as a gift is not easy to secure.” 

Special Assessment in Kansas City, U.S.A. 

264. The scheme is described in the following terms by Sir 
Raymond Unwin in Appendix 3 to the First Report of the 
Greater London Regional Planning Committee (1929). 

” The method of appl3dng ‘ special assessments ' to pay 
for the acquisition of lands and compensation for damage 
in connection with improvements is shortly as follows. 

The City Council having decided on an improvement or 
the acquisition of a new park, apply to the Circuit Court for 
authqri^ to take the properties or to do something which 
may injuriously affect them. Having received a favourable 
verdict, there is appointed a jury of six disinterested free- 
holders, generally reputable and experienced ' real-estate ' 
men. Their first duty is to determine the value of the lands 
and properties to be acquired, and the compensation due 
for injury to be inflicted. Then, to quote the words of the 
City Charter of 1908, they ‘ shall proceed to estimate the 
amount of benefit to the City at large, inclusive of any 
benefit to the property of the City, and shall estimate the 
value of the benefit of the proposed improvement to each 

E 3 
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and every lot, piece and parcel of private property, exclusive 
of the building and unprovements thereon, within the 
benefit district, if any benefit is found to accrue thereto; and 
in case the total of such benefits, including the benefit to the 
City at large, equals or exceeds the compensation assessed, 
or to be paid for the property purchased, taken or damaged, 
&en the said Jury shall assess against the City the amount 
of benefits to the City as aforesaid, and shall assess the 
balance of the cost of such improvement against the several 
lots and parcels of private property found benefited, each 
lot or parcel of land to be assessed with an amount bearing 
the same ratio to such balance as the benefit to each lot or 
parcel bears to the whole benefit to all the private property 
assessed.’ 

TJje result of setting representatives of the owners both to 
fix the total compensation to be raised and to apportion it 
fairly according to benefit on the remaining owners, indud- 
ing tile City as one of them, has been progressively satisfac- 
tory. On the first 5,000,000 dollars spent on open space and 
other improvements 17 per cent, was assessed for the City 
to pay, 83 per cent, was assessed for the remaining owners. 
On the second 5,000,000 the City’s share feU to 15 per cent., 
the remaining owners' rose to 85 per cent. Not only so, 
but the owners as represented by the Real Estate Board 
are satisfied. Valuations have shown that after paying their 
assessments they have still benefited by the improvements. 
A spedal Committee of the Board recently stated in their 
report ‘ that Ihe increase in values resulting from these 
improvements has vastiy exceeded the assessments, and the 
public has become convinced that in paying their park 
assessments they are simply making a worth-while invest- 
ment. In addition, the City has remained with a smaller 
bonded indebtedness than any other City of the country 
comparable to it in size.’ Yet few American Cities can show 
greater improvements or more adequate open space.” 

265. The Commission were informed, however, by the 
Ministiy of Health that information furnished to the Mnistry 
by Judge H, F. McElroy, the City Manager of Kansas City, 
suggests that the S3retem of special assessment, i.e. apportioning 
amongst the owners of land benefited thereby the cost or a part 
of the cost of the value of improvement, is not, m fact, being 
operated in Kansas City as widely as Sir R. Unwin’s note 
indicates. 

266. Judge McElroy also informed the Ministiy of Health 
that ” As regards the acquisition of lands for public parks a 
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for same, and it has resulted in one of the finest park and 
boulevard systems in the United States.” That statement, the 
Ministiy informed the Commission, was recently confirmed by 
Mr. A. R. Waters of Kansas City, a gentleman much interested 
in local government affairs. He stated that the speciail assessment 
procedure would be used in the case of sewers but not in the case 
of parks, the expenditure on the latter being met, if large, by a 
special issue of City bonds, and, in other cases, out of general 
resources. In relation to the acquisition of Imd for parks and 
parkways, any benefit accruing to the owner’s remaining land 
would be set off against compensation, but, apart from this, 
special assessment procedure would not be adopted. 


Proposal of Sir Raymond Unwin. 

(Evidence 25th, and 26th Da}^.) 

267. There is much to be said for some form of land nationali 
sation. It would afford the most complete solution. But 
probably the fairest, the most simple and least drastic method 
would be to raise a fund by taxing the owners of land values on 
aU realised increment to an extent sufficient to meet Ae com- 
pensation payable to individuals for the loss of prospective value 
entailed by planning. It would be a fair method as betw^ 
landowners and the community, and would do rough justice 
among the owners, as only those who realised increment would 
contribute, while those wno suffered a loss would be compen- 
sated out of the fund so contributed. Such a method could be 
administered by the owners themselves : so long as all the com- 
pensation for transferred prospective values was raised and dis- 
tributed amongst those who suffered loss, the details could be 
left largely to the owners to assess, and the management of the 
land would be left to the individual owners as at present. 

A tax on increment values would not raise the question 
whether land is better managed, as a whole, by some trust or 
by individual owners and would not involve interference with 
property rights — ^temporarily or permanently. 

Some difficulty in assessing increment might arise from the 
necessity for having a datum line, but in fixing a datum line a 
good deal of discretion might be left to the landowner. If he 
fixed it too low the valuation would be quoted agamst him on 
sale of his land for any public purpose, and, if too Wgh, he 
would have less increment to pay but higher rates and death 
duties. 

A heavy tax on increment would probably not be necessary, 
but the tax would have to be collected over a large area of the 
country. 
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Proposal of Sir Gwilym Gibbon. 

(Evidence, 25th Day.) 

268. The liability to heavy claims for compensation which now 
so gravely hinders good planning arises largely because land 
is held in so many separate ownerships. Under present con- 
ditions, individual owners might be seriously injured by pro- 
posals in a planning scheme §.nd have the nght to claim com- 
pensation even theugh owners as a whole might, far from being 
damnified, even be benefited. 

The difficulty can apparently be met with equity only by 
the pooling of separate ownerships in large imits. This could 
be secmred by some fonn of public ownership, but there are 
strong reasons against this course. A better course ‘would be 
to retain private ownership but to pool individual ownerships 
in suitable areas of large size. Each owner would be given 
a share in the pool to the value of the land owned by him 
The several ownerships merged in a pool would be valued by 
the same person or group of persons on the same basis so as 
to ensure fair treatment all round. Each pool would be 
managed by a small body of competent persons responsible 
to the “ shareholders ”. These persons would be chosen by 
the “ shareholders ” where agreement could be obtained or, 
failing agreement, by a group of persons specially appointed 
for the purpose by the State. Arrangements would be made 
for co-operation between pools, where necessary. 

A reform on these lines would reconcile private and public 
interests, would retain private initiative (a matter of supreme 
importance) and would render possible the preparation of plan- 
ning schemes without those wasteful compromises unavoidable 
under present conditions. In particular some form of pooling 
is essential for that replanning of existing towns which is so 
urgently needed for the better location of industries as well as 
for other purposes. The case for pooling in order to prevent the ‘ 
unfair drain of compensation, or wasteful compromises to avoid 
it, is reinforced by the necessity for some measure of pooling in 
order to ensure appropriate sites for good redevelopment. 

Proposal of Mr. A. Noel Mobbs. 

(Evidence, nth Day.) 

269. In order to provide finance for the reservation of open 
spac^ and playing fields, a charge of 5 per cent, might be made 
on the cost of new buildings in areas zoned for industrial de- 
velopment and housing in connection therewith. All new build- 
ings (factories, houses, shops, and places of amusement) would 
be subject to the charge, tihe collection of which might be left to 
the local authorities concerned. The author claims that the 
funds so obtained, coupled with the income derived from the 
use of open spaces, would provide a substantial sum towards 
interest and amortisation on open space finance. 
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CHAPTER X. 

GARDEN CITIES, SATELLITE TOWNS, AND 
TRADING ESTATES. 

Experiments in Decentralisation and Dispersal. 

270. The communities or undertakmgs above indicated are 
of various kinds; they have been launched under a variety 
of auspices and the objects sought to be thieved by their 
tounders have shown great diversification of aim. They are 
^^scnbed and examined here not as forming a problem by 
th^selves, but rather as one amongst many elements in the 
wide national issues which the Commission have to consider, 
and particularly in relation to the question of decentralisation 
or dispersal from overcrowded and congested urban areas. 

271. Garden cities and satellite towns formed the Object of 
investigation by a Departmental Committee, presided over by 
Lord Marley, which reported in 1935. 

Garden cities as envisaged by Sir Ebenezer Howard were, 
in that Committee's Report, taken to mean new self-contained 
towns, separated from any existing urban unit by a protecting 
belt of open land, which were to ofter properly planned tacilities 
for industry, residence of inhabitants of various grades of society, 
^d cultural and recreational opportunities. Howard considered 
it desirable, in addition, that the whole area selected for the site 
of the new town should be in the single ownership of the body 
undertaking the development, and that the profits derived from 
the land ownership, after providing for a certain maximum 
return on the capital invested, should be used for the benefit 
of tiae inhabitants. The term Satellite Town arose some- 
what later, and was taken to indicate a development on garden 
■dly lines, but in the neighbourhood of, and to some extent 
dependent on, an existing large town. As the Marley Com- 
mittee pointed out, there has been a tendency during the last 
■two decades to confuse these two terms, and they; added that 
it was “ questionable whether at this date there is any ^eat 
value in me maintenance of the expressions in any definitive 
sense ”. The Committee advocated the fullest adoption of the 
type of development usually associated with the idea of a 
garden city, and made other and more general recommenda- 
tions as to better planning. They also recommended the estab- 
lishment of a Planning Board under whose aegis should be 
brought land development and redevelopment throughout the 
country: the Board was not apparently to exercise executive 
powers, but should “ encourage and assist local authorities to 
exercise the executive powers they possess ”. The Committee 
further recognised that it was not feasible under present 
conditions arbitrarily to locate industry, but expressed the 
belief that the attractions and facilities which could be offered 
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be exerted by the Plamung Board and by local authorities con- 
cerned, would probably suffice to secure that industry would 
adopt the locations desired. No action was taken to set up 
the proposed Board.”* 

272. Garden cities euid satellite towns fall naturally into two 
categories, of which in each case there are two outstanding 
examples: — 

(а) Letchworth (1903), and Welwyn (1920), promoted 
under private auspices as complete towns and also as ex- 
periments in social living. Their appeal was largely to 
those in sympathy witti the ideas of the founders; this 
somewhat limited appeal, at any rate in the early days, 
may account to some extent for the comparatively slow 
growth of these two communities. 

(б) Wythenshawe and Speke, developed respectively by 
the Corporations of Manchester and Liverpool. They owe 
their ongin to local authorities and are framed, primarily at 
any rate, to meet rehousing requirements in connection with 
large and crowded municipalities; they are, in fact, hous- 
ing developments carried out largely on garden city lines, 
including provision for industry. 

273. Trading Estates also fzill into twio categories : 

(а) Estates such as Trafford Park and Slough, financed 
by private enterprise on a profit-meiking basis. 

(б) Estates such as Team Valley near Gateshead, 
Treforest near Cardiff, and HiUington near Glasgow, started 
with a view to grappling with the severe unemployment 
problem in those areas. These estates owe their origin to 
the Commissioners for the Special Areas in England and 
Scotland. They are undertakings not carried on for gain, 
and are financed by loans from the Special Areas Fund. 
The companies responsible for the Estates are not expected 
to pay interest on the loans during the early period of 
development, anticipated to be usually a period of five 
years, but thereafter it is assumed that interest at the rate of 
4 per cent, will be payable. 

274. It is important to bear in mind the different aims and 
circumstances attending these various communities. 

Garden cities and satellite towns are attempts to provide both 
sites for industry and homes for the workers employed, together 
with centres for community life: Wythenshawe and Speke were 
undertaken in the first instance by the local authority as housing 
schemes, but they also set out to provide accommodation for 

A Departmental Committee on Unhealthy Areas, of which the present 
Pnme Minister, Mr Neville Chamberlain, was C ha i rm an, had in 1920 
reported m favour of garden cities. 
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mdustries within &e community and to stimulate the community 
idea. The main difference between categories («) and (6) in para- 
graph 272 is the direction which controls and the finance which 
supporte the community: in {a), both are in the hands of private 
enterprise, while in (5) they are supplied by an active local 
authority. 

Trading Estates set out to offer faalities and attractions to 
industries seeking location, but provision is not made by the 
estate companies, except to a small extent, for housing the 
workers employed by tenants on the estate? Here again, the 
difference mainly centres around control and finance; in the 
case of category (a) (paragraph 273) , private enterprise supplies 
both; m the case of category (b), it is the State acting through 
the Special Commissioners which is responsible.*^® 

275. But while these differences of origin and aim in respect 
of the various communities mentioned are clear, from, the point 
of view of this Commission and tlie problems with which it is 
entrusted, they have features in common. All have been founded 
in more or less definite relation to, but at yaiymg distances from, 
large urban units — Letchworth is approximately 30 miles from 
central London, Trafford Park approximately 3 miles from the 
centre of Manchester; all are intended to give to industry or 
an industrial population, or both, opportunities that are not 
usually available m the big urban centres. These opportunities, 
so far as an industrial population is catered for, take the form 
of improved facilities for housing accommodation, for open 
spaces, and for recreation; and, m the case of mdustry, for 
better planned and generally cheaper facto^ accommodation. 
All represent, in greater or less measure and in vaiious stages of 
development, experiments in decentralisation of industry or of 
industrial population, or of both. 

Descriptions of the garden cities, satellite towns and trading 
estates referred to above appear in Appendix III. 

276. It is pertinent to examine what advantages these experi- 
ments in decentralisation offer. In the case of the trading 
estates, the tenant firms enjoy certain advantages that, gener- 
ally speaking, are not available elsewhere. 

(fl) The main attraction probably is the provision, 
especially in the more modem estates, of standard or 
specially designed factories erected by the estate company 
which can be leased to th e tenant firms on a ren ta l basis.*'® 

178 While the mam tj^pea are given above, theie are alao aonie smiller and 
less well defined experiments on trading estate Imes See Appendix III 
Tinder Special Areas Tradmg Estates 

In the case of some of the garden cities, also, the municipal Corporations 
concerned, or the garden city compames, have, with the view of attracting 
industry, adopted the policy of erecting factories to let on lease, and of 
assisting industnahsts by advancing loans towards the erection of factones 
See Appendix III 
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This has many advantages from the tenant's point of view; 
it saves him heavy capital outlay to start with— an outlay 
which may be a serious handicap, especially in the case 
of many of the small li^ht industries. 

(6) Information required by an applicant for a factory 
can be readily obtained at one source on the spot on such 
matters as gas, electricity, water, rating, sewage disposal, 
transport, labour, and housing, and, after occupation, there 
is at the tenant’s disposal the benefit of the experience and 
advice of the Istate company’s engineering, surveying and 
other technical departments. 

(c) The layout of the 'estate factories is generally on 
liberal lines, with space for extensions. 

{d) The availability of public utilities, electricity, gas, 
water, and steam is another great attraction. 

(e) ,So soon as the estate company is well established, a 
prospective tenant will have confidence that provision has 
been made for the normal requirements of modem manu- 
facture — ^labour, markets, power, and transport. 

277. The workpeople employed in factories on modem trading 
estates have the advantage, as compared with tiiose employed in 
factories of the older type, of working in buildings of greatly 
improved desi^ under good conditions of space and light. In 
addition, provision is often made on the estates, either by flie 
estate companies themselves or by the tenant firms, for cheap 
meals, recreation, and educational facilities. An admirable 
example is the social centre at Slough, where generous provision 
is made indoors for refreshments, games, library and theatre, 
and outdoors, of swimming pool, tennis courts, running track, 
and so on. 

278. As to the trading estate companies themselves, if success 
Ls to be measured by profit-earning capacity, Slough may claim 
to have achieved from the start a considerable measure of suc- 
cess, and Traiford Park, while it made little or no profit in its 
early days, has shown a reasonable dividend in recent years. 
The garden cities of Letchworth and Welwyn similarly are now 
on a dividend-paying basis. Speke and Wythenshawe from the 
finance point of view present a double aspect. As already 
shown, they are, primarily, housing rmdertakings affording 
accommodation rendered necessary by growth of population, 
slum clearance, etc., in the parent cities themselves but, in addi- 
tion, the Corporations had the foresight and initative to p lan 
these new estates on garden city lines with provision for 
residences of varying types, for schools, for industrial establish- 
ments, for shopping centres, and for recreational facilities, thus 
securing in great measure self-contained communities. The 
finance required was therefore twofold in character: — 

(а) The ordinary provision under the Housing Acts; 

(б) Further finance as required for the purchase and lay- 
ing out of the estate as a garden city. 
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279 - Those who represented both the Liverpool and the Man- 
chester Coiporations before the Commission expressed the view 
that in the future, when the sinking fund periods were completed 
and the construction loans „had been amortised, the respective 
Corporations would be in "possession of a valuable asset and 
would derive income as landlords from the properties leased.”' 
A round figure of millions in the case of Wythenshawe was 
put before the Commission as the probable estimate of all costs 
and commitments up to 1941 uMer the twQ heads of (a) con- 
struction of houses % the Coiporation, and (b) estate develop- 
ment, including all services such 4s roads, gas and water supply, 
etc. Hitherto the practice has been, at any rate so far as Wythen- 
shawe is concerned, for the Corporation to consider its position 
as landowners of the estate, and as local authority under the 
Housing Acts, separately, and to treat the finance concerned 
accordingly. 

280. Taking the estate development side by itself, the follow- 
ing figures were supplied to the Commission by the Manchester 
Corporation : — 

Wythenshawe Estate. 

Revenue Account. 

Estimated position upon the complete development of the Estate 
after applying estimated debt charges on capitalised^ outlay 
of £2,477,000 on the purchase of land and provision of 
development services. 

1. Estimated debt charges on capitalised outlay — 

Redemptwv I nterest Total 

£ ^ ^ ^ 

20 year loan period . . 43ii42 4^^370 ^ 9 , 5 '^- 

30 year loan period . . 10,204 19,418 29,622 

60 year loan period . 33*309 3^>4^^> 

1^7.550 

2. Management and Administration z 000 

Maintenance of spinneys, greens, parkways, etc 1 800 

— 3,800 

3. Total Annual Charges ^ » .3 

4. Income from ground rents . t57»45^ 

5. Deficit per annum ... . 

j^ote , — In fact, part of the Coimcil*s outlay which has been capitalised in 
the calculation will have to be met annually out of the rate as it arises, 
whilst leases may not be taken up as readily as will be desirable, with the 
result that a greater charge on the rate than that shown by the above 
figures will, in fact, occur year by year in the earlier years. 

It would appear, therefore, in the case of Wythenshawe that 
while the rates may have to be called on to cover a small deficit, 
that deficit is represented by value accruing to Manchester and 
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its residents in other directions and in generally improved con- 
ditions. The Corporation are satisfied that the scheme will 
ultimately prove to be a profitable investment for the Corpora- 
tion on a strictly financial basis. 

aSi. Before leaving the subject of the constitution and aims 
of garden cities and satellite towns one point should not be for- 
gotten. They seek to embody a system of social life in connec- 
tion with, but distinguishable from, factory activity, and some 
liberal-minded and tarsighted employers have also made in- 
teresting experiments on somewhat similar lines. For example, 
Boumville and Port Sunlight — ^to mention only two — ^have 
developed fully-equipped communities in relatively close prox- 
imity to the factories with a view generally to providing accom- 
modation for the workers. It is doubtful whether, in the future, 
there will be so much necessity for such experiments, owing to 
the enlarged powers and duties imposed on local authorities by 
the Housing Acts. 

282. It is necessary now to consider to what extent and under 
what conditions resort may in the future be had to the expedient 
of establishing garden dbes and trading estates as a contribution 
towards the problem of decentralisation in the case of over- 
grown and congested urban areas, and whether, in fact, they 
are capable of further extensive development. In this coimection 
the view was expressed before the Commission on behalf of 
the Corporations of Manchester and Liverpool that two essentials 
for the successful establishment of satellites such as Wythen- 
shawe and Speke are: — 

(а) The development should be undertaken by the local 
authority. 

(б) The land should lie within the boundary of the local 
authority undertaking the development. 

283. As indicated in other portions of this Report, it is not 
necessaiy, if indeed it is practicable with the information at 
present available, to define when a given town has reached such 
a stage, either in size or in the extent of its congestion,^'* as 
to call for special consideration with a view to possible action 
in the direction of decentralisation; that point will differ 
with different towns and varying circumstances. A purely 
industrial town, crowded with factories and at the same time 
densely populated and burdened with smoke and lack of sun- 
shine, with noise and the other concomitants of modem industry, 
may well be forced to consider decentralisation at an earlier stage 
than pleasanter and less industrialised centres of similar or even 
larger size. But while the minimum limit at which the forces of 

Manchester, p 813, Q. 6850 ; Liverpool, p 836, Q 6977. 

See Chapter XIII, 
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decentralisation should come into play will vary, considerations 
of space and distance in the case of the larger urban areas, 
mvolving problems of transport and traffic congestion, should, 
in our opinion, serve to mark the stage when decentralisation 
must be contemplated. 

284. Assuming that in the case of a given large urban unit, 
decentralisation has been decided upon and is to take the form 
of a garden city or satellite town, then, in our view, certain 
broad conditions should be observed: — 

(i) The communities^*" shoffid be as tar as possible com- 
plete units and placed well oulside the existing town so as to 
enjoy advantages of air and space not possible at the centre 
or in the immediate suburbs, and they should be protected 
by a belt of open countiy so as to avoid eventual coalescence 
with the existing town. 

(ii) They should be off the main arterial roads ot traffic, 
but have good access to them,*** and should be near enough 
to the big centre to enjoy its advantageous marketing 
facilities. 

(iii) They should provide industrial and other occupa- 
tional opportunities, preferably with reasonable diversifica- 
tion, for a large, if not the greater, proportion of the 
inhabitants. 

(iv) While sited far enough away from the centre to 
secure satisfactory conditions for space and recreation, they 
should be near enough to permit of the residents enjoying, 
when desired, the medical, educational and recreational 
facilities whidi the big centre can supply. As has been 
wisely said, however well a suburban or satellite city may be 
equipped, its inhabitants will want to visit the centre in 
order to shop or see a good play or film, or listen to a concert 
or a well-known speaker, or for many other purposes. But 
that is a very different thing from being forced to seek all 
their amusements and collecSve activities at a long distance 
from their place of residence. “ The suburb oijght to be a 
secondary centre of social and dvic activity and to develop 
a community feeling of its own.”*** 

Moreover, in this connection, it is worth emphasising that in 
the case of trading estates, every effort should be made to guard 
against a shortage of housing accommodation for the workers 
employed on them. 

180 See recommendations 10, ii and 12 m the Report of the Ckimmittee on 
G^den Cities and SateUite Towns, 1935. 

181 . As advocated by Sir Charles Bressey — Greater London Highway Devel- 
opment Survey, 1937, p. 62. • 

18 * G. D. H. and M. I. Cole. " The Condition of Britain,” pp. 181-2 ; and 
evidence by the Corporations of Liverpool and Manchester as to Speke and 
Wythenshawe, and by the Welwyn and Letchworth Garden Cities. 
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Financial Considerations. 

285. Finally, if the risk of wasteful competition is to be 
avoided, it seems necessary, in the interests of the community 
as a whole, that some supervision should be exercised by the 
Government over the location and growth alike of {a) garden 
cities and satellite towns and (&) trading estates, even when in 
private hands. In the case of {a) the resources of Gov- 
ernment and municipal finjcnce may have to be brought 
into play, partfcularly in the early years : the sums 
involved are likely to be too^ great, and the profits of too un- 
certain a character to be attractive, save in exceptional circum- 
stances, to private enterprise. Finance, and the length of time 
required before anything like full development is attained, are 
most important factors : large capital expenditure is inevitable 
and intei;pst on capital rapidly accumulates. If, therefore, 
development is slow, the capital account of the undertaking will 
have to carry a far heavier burden of accumulated interest than 
if It had been more rapid; and if they are launched with the 
assistance of Government or municipal finance, that may afford 
valuable help in the direction of more rapid development. It will 
be borne iii mind that under Section’ 35 of the Town and 
Country Planning Act, 1932, the Mimster may, with the con- 
sent of the Treasury, acqmre land on behalf of a local authority, 
if necessary by compulsion, where he is satisfied that the 
authority will develop it as a garden city and have funds avail- 
able for the purpose. Local authorities also may, themselves, 
acquire land, if necessary by compulsion, for the same 
purpose. 

286. It is clear that financial as well as industrial and 
social considerations must enter largely into the issue of success 
or otherwise for all the communities described: the Govern- 
ment Department concerned in the case of the Special Areas 
trading estates, the local authorities responsible tor Wythen- 
shawe and Speke, and, in their turn, the companies responsible 
for Letchworth and Welwyn, must aU bear the financial aspect 
in mind. 

287. So far as private enterprise is concerned in the creation 
of garden cities, the capital involved is, as already indicated, 
apt to be large and the ultimate profit remote. Experience 
indicates that the financial success of an undertaking of this 
kind must depend ultimately on incremental value. The 
problem is, how by careful finance and judicious planning, 
so to increase the average value per acre of the land as to leave 
a surplus after covering not only the original cost per acre, 
together with development charges, but also an allowance 
for interest on the capital invested until such time as 

Ministry of Health, p to, par 27 , p 141, par 51 
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rents and income from other sources become adequate. 
Clearly if there is a prolonged interval between the start of the 
undertaking and the time when a considerable population has 
settled in the community, a good number of industries have 
leased sites, and income becomes considerable, then the amoimt 
to be debited to capital on account, inter alia, of interest and 
charges will become heavy, and the incremental surplus reduced 
accordingly. 

288. Private interests can in no way contfbl population so as 
to overcome the awkward waiting fieriod. Different considera- 
tions, however, apply to commlinities such as Wythenshawe 
and Speke, promoted by municipalities, and to trading estates 
such as those in the Special Areas, created under Government 
influences. In both these cases finance will in general be avail- 
able at a somewhat lower rate of interest, and the very large 
initial sums of capital required are more readily available than 
in the case of communities financed by private enterprise. 

Moreover, where municipalities, as at Wythenshawe and 
Speke, combine in one scheme a housing estate, an industfal 
centre and a garden city, there are opportunities for rapi^y 
accelerating the growth of population, as well as for providing 
the necessary social services so as to bridge or largely elimina.te 
the waiting period between the launching of the scheme and its 
full expansion. Also, assuming our recommendation for the 
establishment of a National Industrial Board with facilities to 
discourage industrial growth in certain areas and encourage it in 
others be put into force, and the activities of the Board are called 
into play, communities created under Government influence will 
enjoy similar advantageous opportunities of expansion within a 
leasonably short period. 

289. On the other hand, there is a risk to be guarded against: 
it is doubtful whether the policy of creating either garden cities 
or trading estates is capable of very wide expansion and, indeed, 
it has been suggested to the Commission that something in the 
nature of competition is already arising in the case of the 
latter."^ 

290. Decentralisation implies migration of industry and popu- 
lation from one congested area to another area less congested, 
and when decentralisation becomes necessary the question natur- 
ally arises as to the locality to which migration should be 
directed. As to this, there is no one panacea capable of universal 
application. Garden cities, satellite towns and trading estates 
will all doubtless play their part, but other expedients will also 
be available and all practicable methods of handling the problem 
will naturally receiv e the careful consideration of the National 

National Industrial Development Council of Wales and Mon., p 469, 
Q 4048-50 , Ministry of Labour, p 265, Q. 2689 et seq 
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Industnal Board whose creation we recommend in Part IV of 
this Report. Methods that have been suggested include: — 

(а) the building of a large number of new towns, each to 
hold a population of, say, 50,000, and 

(б) the extension on properly planned lines of existing 
small towns and large villages. 

In addition, if a Regional system, as described in Chapter XV, 
were adopted, the j)racticability should be considered of further 
developing the regnal capitals. The fact that they may already 
be large urban rmits need not rule out their further development 
provided always that they *and the new developments are 
adequately planned to meet social, economic and strategical 
requirements. 


, CONCLUSION. 

291. We are of opinion that by the well considered develop- 
ment of garden cities, satellite towns and trading estates a useful 
contribution can be made towards the solution of the problem 
of relieving overcrowded and congested urban areas, but we 
believe that such development is not likely to proceed success- 
fully if left entirely to private enterprise, on account, mainly, 
of the magnitude of the financial commitinents involved. Suc- 
cess is much more likely to be obtained it the development 
is undertaken by municipal authorities especially in cases where 
they are faced with the necessity of decentralisation with a view 
to meeting their responsibilities in relation to housing needs, etc. 
Those authorities have two great advantages as compared with 
private enterprise: — 

(1) administratively they can, provided that the land 
is within their boundary and, preferably also, within their 
ownership, control the provision of housing, and social ser- 
vices generally, and thus stimulate rapid development, and 

(2) they, or at any rate, the larger authorities, have 
financial resources and facilities for raising loans at low 
rates ot interest which are not generally available to 
private enterprise. 

In addition, with a view to encouraging local authorities to 
undertake development of the types under consideration, 
financial assistance imder proper safeguards ^ould be afforded 
to them from central Government funds. 

292. We recommend that the proposed National Industrial 
Board should examine forthwith and formulate the policy to be 
adopted in relation to decentralisation or dispersal from con- 
gested urban areas in connection with the following issues: — 

(i) In relation to what congested urban areas is such 
d«:entralisation or dispersal desirable. 
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(ii) In cases where decentralisation or dispersal is found 
desirable, how far should the following be encouraged or 
developed: — 

(а) Garden cities or garden suburbs. 

(б) Satellite towns. 

(c) Trading estates. 

(rf) Further development of existing small towns or 
regional centres (provided adequate planning schemes 
are applicable thereto). * 

(e) Other appropriate qaethods. 

In such cases adequate provision must be made: — 

(а) For the requirements of industry (i.e., in re- 
spect of labour supply, markets, transport and power) , 
and for the social and amenity needs of fhe com- 
munities. 

(б) That the risk of unnecessary competition is 
avoided. 

(c) That strategical considerations are given due 
weight. 

(iii) The time factor is important in developments under 
(ii). Without excluding activities of private enterprise, 
such as authorised associations under the Town and Coun- 
try Planing Act, 1932, municipalities (which have special 
facilities in respect of housing, roads and other social ser- 
vices) should be encouraged to undertake such develop- 
ment, and: — 

(а) Where considered necessary they should be 
given opportunity for dealing with the problem so far 
as found desirable on a regional rather than on a muni- 
cipal basis. 

(б) In cases approved and to the extent approved 
by the National Industrial Board financial assistance 
should be available for the municipalities from 
Government funds, especially in the early years. 


CHAPTER XI. 

THE FUTURE OF THE POPULATION. 

293. Any discussion of the problems arising from the geo- 
graphical distribution of the industrial population and industry 
would be incomplete without reference to the future of the popu- 
lation. Though there were during the nineteenth cental fluctua- 
tions from time to time, partly due to emigration, it is true, 
generally speals^g, that throughout tiie century the population 
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of Great Britain increased by progressively larger numbers, a: 
is shown by the following table/®” 



Year, 

Populaiton. 

Increase 

iSoi 


10,500,956 

— 

1811 

. 

11,970,120 

1,469,164 

1821 


14,091,757 

2,121,637 

1831 


16,261,183 

2,169,426 

1841 


18.534.332 

2,273,149 

1851 


20,816,351 

2,282,019 

1861 


23,128,518 

2,312,167 

1871 


26,072,284 

2,943.766 

1881 

. . 

29,710,012 

3.637.728 

1891 

.. 

33,028,172 

3,318,160 

1901 


36,999.948 

3.97^,774^ 

1911 


40.831,396 

3.831.450 

1921 


42,767.739 

1.936.343 

1931 


44.830,980 

2,063,241 

1937 


46,007,610 

1,176,630 

Xoies — 

f» 



I 

The decades 1881- 

-1891 and 1901-1911 were periods of high emigrj 


tion 


2 The war deaths overseas during the war of 1914-18 among populatio 
normally resident in Great Britain are estimated to have numbered 65i,oo< 

3 In the period 1930-1935 there was an inward balance of migratio 
amounting to 340,000 persons according to the statistics of civilia 
passenger movements, but it is not known how many of these persor 
represent permanent immigrants. 

It will be observed that as compared with an increase of abou 

1.470.000 in the decade 1801-11 there was an increase c 

3.972.000 in the decade 1891-1901. But for high emigration tii 
first decade of the present century would have shown a stL 
greater addition to the population : even so there was an increas 
of 3,831,000. 

294. A radical change has since occurred in that the rate c 
the decennial increases has undergone a drastic reduction. I 
the decade 1921-31 the increase fell to 2,063,000 and judging b 
the experience of the six years 1931-7 it appears likely tha 
the increase in the present decade wiU be even smaller, despit 
the fact that during this latter period a large amount of popula 
tion has been gained by immigration from overseas. In eac 
intercensal period from 1871 to 1931 the balance of migratio 
was outward: since 1930 it has been inward. 

295. Though influenced by migration to and from Grea 
Britain and by war deaths, the recent reduction in the rate c 
increase of the total population is ultimately to. be traced to th 
declme in the birtih rate which set in immediately after th 
quinquennium 1871-5 when it had attained so high a rate (crude 
as 35-4 per 1,000 population. The decline, though small, tha 
started in the quinquermium 1876-80 (with a birm rate of 35- 
per 1,000 population) continued in almost unbroken successio 

Sources of figures, etc , are General Report, Census of England and Wale 
IQ2T Table II, p 14 , General Tables, Census of England and Wales, 193 
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until 1933 lu which year the rate fell to 14 7 per 1,000 popula- 
tion. 

296. In 1926, the Registrar-General of England and Wales in 
his Aimual Review for that year (p. 159) observed that: — 

'" it seems extremely probable that since about 1923 the 
birth rate m this countty has entered upon a stage which, if 
no future mprovement takes place, must eventually result 
in a declining population, On^the other hand, if, as is quite 
possible, the present lowness of the biriji rate is only a 
temporary phenomenon reflecting the prolonged economic 
depression of the post-war period, the tendency may be 
corrected before the consequential decline actually sets in, 
while even in the most extreme circumstances it could hardly 
commence for some decades to come.” 

297. Since 1933 the fall in the birth rate appears to h|ive been 
arrested, and a small, and so far uninterrupted, rise lias taken 
place. Despite this slight improvement the rate is at present of 
die order of about 75 per cent, only of a full standard reproduc- 
tion rate and, failing its recovery still further to the par value, 
the population of the country is bound sooner or later to dedine 
in numbers,”' unless there is an increase in the number of immi- 
grants of such proportions as seems at present unlikely. 

298. Within recent years the subject has attracted increasing 
public interest, partly no doubt as a result of some rather sensa- 
tional prognostications as to what might be the fate of the 
population of the county a century hence if the birth rate 
followed in future a certain calculated though quite hypothetical 
downward course. Evidence was placed before the Commission 
by the Population Investigation Committee, including estimates 
framed by Dr. Enid Charles. These estimates are summarised 
below: — 

Dr. Enid Charles’ estimates of the future populations of 
England and Wales, and Scotland. 


{Total population in thousands.) 


Year, 

England and Wales. 

Scotland, 


( a ) 

(&) 

w 

( a ) 

(&) 

1935 

40.363 

40,563 

40,563 

4.945 

4,945 

1945 

40,876 

40»392 

42,338 

5.I5I 

5.II4 

1955 

40,207 

38,777 

43,651 

5.299 

5.3:10 

1965 

38.504 

35.799 

43.744 

5,360 

4.935 

1975 

36,038 

31.452 

43.021 

5.345 

4,558 

19S5 

33,106 

26,087 

41,612 

5.270 

3,989 

1995 

30,019 

20,440 

39,871 

5,149 

3.309 

2005 

27,090 

15.05^ 

38,177 

5 >oi 4 

2,600 

2015 

24,467 

10,456 

36.646 

4,890 

1.935 

2025 

22.121 

6,940 


4.770 1 

1,3^9 

2035 

1 

19,969 

4,426 

33.535 

4.647 

925 


Rejristrars-General, " Memorandam on the Current Trend of Population 
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Estimate (fl) assumes a continuance of the fertility and mor- 
tality of 1933, estimate (c) that fertility rises to the 1931 level 
while mortality continues to fall, and estimate (6) that both 
fertility and mortali^ continue to fall at a rate deduced from 
recent trends. Estimate (b) postulates constant fertility for 
women under 20 years of age, a fall of 5 per cent, every five 
years for women aged 20-24, of 15 per cent, for those aged 
25-39 of 25 per cent, for those aged 40-49 years. With 
regard to estimate (&) the Population Investigation Committee 
explain: — 

“ With such a fall in fertility as that postulated it is 
necessary to emphasise the fact that this estimate, like those 
made by other statisticians, is a statistical exercise, and must 
not be regarded as a prediction.” 

299. In their evidence the Registrars-General remark that 
“ the danger of &e hypothetical type of treatment is that &e 
inherent complexity of &e subject may lead to a neglect of the 
limitations of the hypotheses on which it depends, and, in 
achieving the immemate purpose of stimulating interest and 
concern in regard to future conditions, it may have given rise to 
misunderstandings, not only as to the likelihood of realisation 
of the more distant forecasts, but also as to what is actually 
happening to the population at the present time and what 
changes can be counted on to take place in the immediate 
future.”"* 

300. The Registrars-General have supplied the Commission 
with estimates of the future population of Great Britain up to 
1971 which have been framed on the assumptions that — 

(a) fertility will remain at its present level ;^** 

(b) mortality rates will continue to fall;”® 

(c) net migration will be inwards until the decade 1941-51 
and nil thereafter. 

Forecasts of the population of Great Britain, calculated in 
accordance with the foregoing assumptions, are shown in the 
following table at decennial intervals between 1941 and 1971. 

189 Ibid 

This does not betoken a fixed annual number of births since, owing to 
the lowness of the numbers at younger ages in the existing population, there 
will be a decline in the coming years in the nunxbers of women at the child- 
bearing ages and hence, assuming a constant level of fertility, a decline m 
the annual number of births. 

The Registrars-General remark that they are in continuous touch with 
medical opinion and Departmental medical administration, and they can find 
no justification for the assumption, implied m some population forecasts, 
that the most probable course of mortality is one which shows no significant 
Improvement on the rates actually experienced in recent years. 




Actual 


Forecast Population. 



Population 






1937. 

1941- 

1951 

1961 

1971. 

Total Population 

Thousands 

Thousands 

Thousands 

Thousands 

Thousands 

46,008 

46.565 

47,501 

47,192 

45,980 

Deviations (a) . . 

— 

±25 

±280 

±305 

±1,579 

Age and Sex 


—w — 




groups. 






0-15, persons . 

10,179 

9.573, 

9,054 

8,433 

7,600 

15-30— 



Male ... 

Female 

5.614 

5.691 

5.541 

5.539 

4,975 

4,907 

4.443 

4.319 

4,274 

4,147 

30-45— 





Male ... 

4.913 

5.260 

5,436 

5.099 

. 4,413 

Female . . 

45-63— 

5.438 

5.637 

5,557 

5.069 • 

4,351 

Male ... 

4.751 

4.867 

5,579 

6,382 

6,542 

Female 

5.552 

5.822 

6,482 

6.957 

6,790 

Over 65, persons 

3.870 

4.326 

5,511 

6,490 

7,863 

Age and Sex 

DistnhuUon per J,ooo total populaHor 

1 

groups 






0-15, persons . 
15-30— 

221 

205 

191 

179 

165 

Male 

122 

II9 

105 

94 

93 

Female 

30-45— 

124 

II9 

103 

92 

90 

Male , . 

107 

II3 

114 

108 

96 

Female 

45-65 — 

118 

I 2 I 

117 

107 

95 

Male 

103 

105 

117 

135 

142 

Female 

121 

125 

137 

147 

148 

Over 65, persons 

84 

93 

116 

138 

171 


(a) These figures indicate the variations which would be produced under 
more fiivourable and less favourable assumptions, the modifications for this 
purpose being as follows — 

More favourable assumpUons . the ultimate mortality and fertility 
reached in 1971 to be 10 per cent, lower and 10 per cent, higher than 
the standard respectively, with rateable difierences for intervening years. 
Less favourable assumpt%ons: the same procedure but with factors 
10 per cent, higher and 10 per cent, lower respectively in 1971. 

The positive and negative deviations on the bases adopted are so nearly 
equal that they are shown as a single figure preceded by a plus and minus 
sign. 

On this forecast a population maximum of between one 
and two millions in excess of the present figure of 46 millions 
would be reached during the decade 1951-61. The total popu- 
lation would' not, however, have fallen below the present level 
by 1961 and possibly hot by 1971, though the increasing margin 
of variation shows that the element of speculation is becoming 
significant at that distance of time. 
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301. It may be argued that in viewing the future trend 
of the population the possibilily cannot be ignored of biological 
forces coming into play to counteract the present tendency 
or of a national policy being adopted with a view to stimu- 
lating the birth rate so as at least to prevent a decline in 
population. In this coimection it is calculated that if the 
births of Great Britain were maintained at the present level 
of 700,000 per annum, the total population would increase, on 
die assumptions as to mortality and migration adopted for the 
preceding forecast imtil 1971 at least and would tend ulti- 
mately to stabilisation at a fi^re of about 47 J million. 

30a. Thus the problems arising from the present distribution 
of industry and the industrial population have to be looked at 
in the light of the considerations that while the population of 
the country is still increasing the rate of mcrease is well below 
that of thd 19th century; that though increases may be expected 
to continue for the next thirty or forty years, they will tend 
to become progressively smaller, unless some unforeseeable 
and unanticipated change occurs; and that subsequently the 
population may begin to decline, or, alternatively, if the annual 
number of births remains at the present figure, will become 
stabilised at a figure about one and a half millions above 
the present figure. Moreover, if the assimiptions imderl3dng the 
estimates set out in paragraph 300 are fulfilled, there will be a 
marked movement of the age balance of the population from 
the younger to the older ages, so that in 1971, when a total 
population roughly equal to that of 1937 is forecast, the number 
of children under the age of 15 and the number of persons 
between the working ages of 15 and 65 will be more than 2^ 
millions and nearly millions respectively below the 1937 
figures for those age groups, while on the other hand the 
number of persons over the age of 65 will be almost 4 millions 
above the 1937 figure. 

303. The decline or stabilisation of the population and its 
ageing in the manner indicated would import a potent change 
in the environment in which the Commission's problem is set. 
The expansion of the national market for particular types of 
products might be expected to dwindle and ultimately be stayed, 
or reversed, though articles which supply the needs of the elderly 
would be in greater demand. An increase of the average age of 
the population would tend to reduce the mobility of labour, 
since migration is largely confined to the younger adults free 
from the ties of families and established homes which inevitably 
militate against free movement from district to district in the 
case of married men. Further, the older the industrial popu- 
lation grows the less adaptable will it become both to new 
methock and new occupations; and though by reason of a higher 
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standard of health the members of the industrial population 
might be able to work till a later age there might nevertheless 
be some loss of industrial efficiency, and of power to compete 
in overseas markets,^®' 

304. There are many other possible repercussions, the nature 
and results of which at this stage cannot be other than debatable 
and speculative. The outlook is all the more uncertain in 
that it cannot be assumed that "the incidence of a decline of 
population would fall ufwn all areas of tBe country at the 
same time, or that stabilisation of the size of the population 
would also imply stabilisation oTits geographical distribution. 
It might on the one hand be argued ttiat the lessened mobility 
which, jud^ng by present social conditions and past experience, 
the industrial population might be expected to have by reason 
of a greater proportion of its members being contaiiied wiffiin 
the higher age ranges, would tend to induce greater stability 
in its geographical distribution. On the other hand it might 
be suggested tiiat any such tendency to greater immobilily would 
be more than counter-balanced by the powerful forces which 
operate to attract labour to prosperous areas and that ultimately 
the population might be concentrated almost wholly in and 
around a few large towns”® ; in particular that the London area 
would continue to expand while the population of the^ country 
as a whole was declining or at any rate not increasing.”® 

305. On the whole it seems reasonable for the purpose of 
the Commission's inquiry to assume that for the next 30 years 
or so the population will remain fairly stable. Even so, how- 
ever, a sfcitionary condition of the population would constitute 
for the future a great change as compared with the lar^ and 
continued growth of the last 100 years arid these changed con- 
ditions must be borne in mind in connection with the problems 
of location of industry in the future and any measures proposed 
in connection with them. 


CHAPTER XII. 

PROBLEM OF THE SPECIAL AND DEPRESSED AR^S 
IN RELATION TO THE BALANCE OF INDUSTRY 

tVoughout the country. 

^06. Changes on a large scale in the course of co^erce and 
ndustry involving migration of population are as old as mstoty* 
[n commerce, the growth and, later, the diminished prospenty 

Federation of British Industnes, p7495. pars. 25-26, p. 498, Q. 4283-4. 

of^tish'lndus«e|^p.^496, Q- 42^: P- 499, ^p^309^and 
315 ;^ndU Passenger Transport Board, p 351. Q- 2977-80. Population 
nv6stig3.tion Cominittcc * 
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of the Hansa towns, of Venice, and of Genoa, furnish illiKte- 
tions of such changes in mediaeval times. In industry, mining 
discoveries, and the gold rush to California in the middle of 
last century afford obvious examples of rapid change in the 
mining industry accompanied by equally rapid rnigration of 
population. In the history of Great Britain, iron smelt- 
mg in Sussex and Kent med with the eighteenth century, 
and by 1830 the concentration of the iron industry in South 
Wales and tire Black Country was remarl^ble.”* Woollen 
manufacture, which flourished in East Anglia with Norfolk as 
its centre till the end of the eighteenth century or a little later, 
was towards the end of tiiat centur3'^ moving up to the West 
Ridin g ; and the miration of the worsted industiy from East 
Anglia to Yorkshire is a “ classical case of industrial migration 
in English history.”^*® 

A recent instance of change in industrial location is the rapid 
development of Messrs. Stewarts & Lloyds works at Corby. 

307. In aU these cases natural economic causes were at work : 
the growing shortage of timber for charcoal in Sussex coupled 
with the supply oiE coal and ore in other regions, the availability 
of fuel for power and domestic use in Yorkshire, and the need 
for cheap iron ore even if of low grade — such were the reasons 
for these large-scale movements of industry and the consequen- 
tial migration of the industrial population. 

308. Since the War, the world trend towards national self- 
sufficiency in manufacture has involved great changes in industry 
in Great Britain, especially with regard to the export trade. 

This trend was considered by the Balfour Committee on 
Industiy and Trade, and the conclusion”* of the Committee was 
that: — 

" Taking the world as a whole the widespread develop- 
ment of home manufactures to meet needs formerly supplied 
by imported goods ... is perhaps the most important 
permanent factor tending to limit the volume or to modify 
the character of British export trade. 

In part this tendency is a natural and universal one 
inseparable from healthy economic progress and dating from 
a period long before the War.” 

The tendency has become more marked in the 14 years since 
the Balfour Committee reached that conclusion and its effects on 
Great Britain are more pronounced: it is this tendency which 
has operated as one of the chief factors in producing the problem 
of the Special and depressed areas. 

*•* Clapham, " Economic History,” Vol. i, p. 42. 

Clapham, “ Economic Joum^,” Vol. XX, June, 1910 ; and Board of 
Trade, p. 70, par. 56. 

!»• Vol. I, Introduction, 1925, p. 9. 
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309. In their final Report**^ the Committee emphasised the 
need of mobility to meet tbe inevitable changes of industry. 

" The vitality of modem industry, like that of an 
organism, is measured by its power of response to external 
stimulus and of self-adaptation to modified environment. 

‘ Mobility ' (in this sense of the term) does not imply 
incessant or purposeless movement or change, and may be 
consistent with a high degree of stability and complexly of 
structure. But it does imply; the power of spon^eous 
reaction to changes in economic conditions, and of intern^ 
modification and rearrangement to meet such changes. This 
is true both of the material and the human factors, of 
methods of business organisation and of relations among 
classes, as well as of the personal skill, enterprise and 
leadership which individuals bring into the cormnon stock. 
It is, therefore, a matter of supreme necessity in this period 
of rapid and insistent flux and transformation to maintain 
unimpaired the qualities of initiative and flexibility of tem- 
perament, the power of readjustment and adaptation, and 
tire capacity for free and willing co-operation among all the 
partners in production and distribution. Any waning of 
these powers could only mean an increasing rigidity and 
ossification of economic structure, and a progressive en- 
feeblement of its vitality, for which no measures of external 
support or defensive organisation could compensate." 

It is, therefore, necessary to look on movements in industry 
as a permanent phenomenon varying in degree from time to 
time, and to be met with mobility (m the sense in^cated of 
ready adaptation to economic change) as an indispensable 
defensive weapon. 

310. Such movements may produce grave economic friction: 
heavy finan cial loss may be incurred by industry and the finan- 
cial interests concerned, and risk of unemployment is involved. 
It is o asiftT to recommend mobility than to secure it, and under 
mbdem conditions appeal for assistance by the interests 
adversely affected is inevitably made to the Government of the 
day. 

311. Government measures may take the form of an ^- 
deavour to " cushion " the blow of a great change by tenffs 
or commercial treaties. Further, existing or new machmety 
may be brought into play with a view to mitigating the seventy 
of the change, and this has been in fact done by the Government 
in tire case of Great Britain. The measures taken m tire case 
of the Special or depressed areas were indicated in the evidence 


Fmal Report, 19*9. P- *35- 
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of the Ministry of Labour, and may be summarised shortly as 
follows: — 

(а) “ Placing ” work of the Emplo3nnent Exchanges; 

(б) Transference, with financial assistance in various 
forms, of unemployed, both adults and juveniles, from 
areas of severe unemployment to more prosperous areas 
with new openings; 

(c) Establishment of training centres and instructional 
centres; 

id) Legislation for the four Special Areas: — 

(i) West Monmouthshire and the greater part of 
Glamorgan. 

(ii) Tyneside and the greater part of county Durham, 
etc. 

(iii) West Cumberland. 

(iv) Middle Industrial belt of Scotland, excluding 
Glasgow. 

(e) The creation of Trading Estates and smaller industrial 
centres, with financial assistance from the Commissioners 
for the Special Areas. 

if) Land Settlement, also financed by the Commissioners. 

Ig) Location of factories required* for the Government’s 
Defence programme. 

(h) Preference given to areas of heavy unemployment in 
the allocation of Government contracts. 

(j) Location of factories established by foreign firms or 
firms employing foreign labour. 

The legislation for the four Special Areas, referred to at (d) 
above, includes: — 

(i) The Special Areas (Development and Improvement) 
Act, 1934, Tmder which Commissioners were appointed to 
initiate, organise, prosecute and assist measures designed 
to facilitate the economic development and social improve- 
ment of the specified Areas. The Commissioneis were vested 
with wide powers of financial assistance, and empowered 
to establish Trading Estate Companies in the Areas. 

(ii) The Special Areas Reconstruction (Agreement) Act, 
1936, imder which a limited company — ^the Special Areas 
Reconstruction Association — was set up. The Government 
gave certain guarantees in connection with the company’s 
capital, and Sie coirtpany was empowered to make loans 
to persons either newly setting up a business in a Special 
Area, or already carrying on a business there and needing 
financial help for purposes of extension. 

Ministry of T,abour, p 254, et seq 
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(iii) The Special Areas (Amendment) Act, 1937, under 
which the Treast^ were authorised, in accordance with 
the recommendations of an Advisory Committee, to make 
loans to persons canying on any industrial undertaking 
established in' a Special Area subsequent to 6th May, 1937, 
provided that the undertaking was likely in normal circuin- 
stances to employ not less ftan ten persons. Under Ihis 
Act, the Commissioners were authorised under certain con- 
ditions to let factories in any’ of the Special Areas for the 
purpose of inducing firms to set up there and to offer 
contributions towards rent, rates, and income tax. 

'o' 

The funds authorised under the Acts of 1936 and 1937 were 
supplemented by a sum of £2 millions which was placed at the 
disposal of trustees in December, 1936, by Lord Nuffield for the 
benefit of the Special Areas, and the Commissioners, for &e 
Special Areas have supplied the Commission with information 
as to the effects of the three funds, and of financial assistance in 
other directions, in-inducing industrial undertakings to set up in 
the Special Areas. Up to the 30th September, 1938, financial 
assistance, in the form of capital, had been given for the estab- 
lishment of n&e ind/ustrie^ in the Special Areas, to 121 firms, 
the amount of assistance provided being ;^,874,ooo. The 
number of workpeople to be employed by the firms in question 
was estimated at approximately 14,900. The total number of 
fi rms assisted by capital and by oilier financial inducemente, 
such as the provision of factories or factoiy sites, was approxi- 
mately 290. 

The establishment of trading estates and smaller industrid 
centres, referred to at (e) above, is dealt with in Chapter X 
of this Report, and in Appendix III, where some details are 
given as to the history of the estates, file number of fectones 
that have been set up and the numbers of workpeople 
employed. 

As to the location of factories required for the Government's 
Defence programme referred to at {g) above, the Ministry of 
Labour informed the Commissions^ that consultation takes 
place, well before final commitments are entered into, between 
the Service Departments and other interested Departments, as to 
the suitability of any proposed site in relation to the available 
supply of labour, housing, and the general employment posi- 
tion. As far as practicable, consultation also takes pl^ 9 j 
regard to the location of factories to be established by individual 
fims, with Government assistance or otherwise, for carrying 
out Defence orders. It is the policy of the Government to locate 


Ministry of Labour, p. 266, par. 99 et ‘eq 
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new factories, in connection with the Defence programme, in 
the Special and depressed Areas so far as practicable considera- 
tions permit. 

With regard to the preference given to areas of heavy 
imemployment in the allocation of Government contracts, 
referred to at {h) above, the Departments concerned normally 
give a preference to tenders from firms in areas of heavy and 
prolonged imeAployment, subject to the condition that the 
quality, price and availability of the goods to be supplied are 
not less favourable than under tenders from firms in other 
areas.*®" 

As regards the location of factories by foreign firms desiring 
to set up in this country, referred to at (») above, it is now the 
normal practice for an applicant to be discouraged from setting 
up in or near London and encouraged to locate his undertaking 
in one o? other of the Special or depressed Areas.*®^ Between 
June, 1936, and the end of 1938, about 190 foreign firms located 
their factories in a Special Area or other depressed area. 

312. The Commissioners for the Special Areas informed the 
Commission that in their approach to the Special Areas problem 
they had two broad objectives in mind: (i) the improvement 
of me health and social services of the areas, and (2) the intro- 
duction of new light industries into the areas in order to 
diversify and extend the opportunities of emplosonent. The 
Commissioners have power to make grants to local authorities 
and other bodies in respect of schemes urgently necessary on 
grounds of public health, provided that grants are not already 
available from other Government Departments, and under this 
power substantial sums have in fact been- granted to local autho- 
rities and voluntary organisations in respect of such services as 
Iwspitals, sewerage schemes and water supplies. In this connec- 
tion die Commissioner for England and Wales said in his last 
report (September, 1938),: “ It is the opinion of tiie ICnistcy of 
Health that, taking a general view, the health services, whether 
provided by local authorities or by volunta^ organisations, will 
be substantially up to the level of the services in other parts of 
the country.” 

313. As regards the second objective, the Commissioners 
state that the general lines of the policy of diversification of 
industry in the Special Areas were dictated by the conviction 
that tile heavy industries would never again absorb the same 
amount of labour as formerly. Steps have been taken by the 
Commissioners to attract industrialists to the areas by creating 
in them conditions favourable for new enterprise so that the 
communities in those areas might be given a good chance of 
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partaking in the general economic recovery of the country, and 
a recentiy published statement by the two Commissioners for 
Engird and Wales and for Scotland said that " industries 
established in any of the Special Areas may expect to find all 
the essential conations and facihties necessary for efficient and 
profitable operation as well as full amenities for the health and 
general welfare of the workpeople.” 

314. The late Sir George Gillett, Commissioner for the Special 
Areas (England and Wales) from 1937 to 1939,., in his Report for 
the year ended 30th September, 1938, said in regard to the provi- 
sion of Trai^g Estates, that such Rstates are capable of securing 
a very considerable amount of support, that the progress so far 
made is very satisfactoiy and, given time, there is every reason 
to expect that they wifi provide a large amount of work for 
those living in fiie neighbourhood. Wilii regard to the 
administration of the provisions in the Special Areas Amend- 
ment) Act, 1937, for the encouragement of new undertakings in 
the Special Areas, he said in the same Report that he had been 
able to exercise his powers imder fiiat Act only for the com- 
paratively short period of 16 months, and it was too early yet 
to be able to draw any final conclusions as to the real value of 
the provisions of the Act. In view, however, of the con- 
tinuance and intensification of the trade recession during that 
period, the progress that had been made in the establishment of 
new industnes in the Special Areas was all the more satisfactory. 

It is, of course, hardly to be expected that the results of the 
Commissioners’ policy will be fully appreciated for a number of 
years. There can, however, be no doubt tifiat the Commis- 
sioners’ plans for the improvement of conditions in the Special 
Areas have been well and sympathetically conceived and carried 
out, and that aheady a substantial measure of success has been 
obtained. Neither can there be any doubt that the experience 
of the Commissioners in their various experiments and spheres 
of action would be of invaluable assistance to the National 
Industrial Board whose establishment is recommended later in 
this Report. 

315. In the light of the experience gained in the Special 
Areas during the last few years some broad issues emerge 
and may be briefly examined. 

(i) Should the State policy be directed in such cases to direct- 
ing new industries to existing labour, or migrating labour to more 
favourable areas? 

The Ministry of Labour have been operating both policies. 
Some areas are not likely to attract industrialiste without special 
inducements, yet if the more vigorous and younger men are 
transferred torn them, those areas have less cnance of recovery, 
and rates become an increasingly heavy burden on the com- 
munity. 
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Research in the United States of America has been directed 
to the problem of the action to be taken in areas where the 
old industry is dead and where new industries would have little 
or no prospect of success, and a policy of “ homesteads 
has been adopted with some success, e.g., Arlhurdale in N.W. 
Virginia and Westmoreland Homesteads in S.W. Pennsylvania: 
both were founded to rehabilitate former mimng families who 
were stranded when mining operations in the neighbourhood 
were discontinued or seriously curtailed, and both provide for 
farming in combination with light industry. These experi- 
ments are, however, on a comparatively small scale at present. 

In this country also a scheme of settling families on the land 
on small holdings and co-operative farms has been initiated. 
Ibe scheme provides for 3,000 families and is as yet in the ex- 
perimental stage. It is being financed by the Commissioner for 
the Special Areas and the Ministry of Agriculture. The full pro- 
gramme of 3,000 families will involve expenditure of over 
£3 millions, but the greater part of this is either repayable or 
yields some return by way of rent.*"* 

316. The transference schemes of the Ministry of Labour, 
referred to in paragraph 311 (6) above, have assisted 
considerable numbers of imemployed workpeople in the Special 
and depressed areas to find work in other parts of the coun- 
try. From August, 1928, to mid-1937, nearly 150,000 men and 
40,000 women were transferred,*®^ but it is known that from 
1930 to mid-1937, no less than about 50,000 men and 5,600 
women returned to the depressed areas after being transferred 
out by the Ministry. In addition to those transferred imder 
of&cial arrangements many migrated to London, the Midlands, 
and other districts 09 their own initiative without Government 
assistance. Thus, in the 18 months ended mid-1937, some 
61,500 unemployed men moved on their own initiative either to 
take up employment they had found on their own account or to 
look for employment, while the number transferred by the 
Ministry in the same period was only about 30,500.*°® The 
Ministry’s transference policy seems to proceed along the lines 
advocated by the Balfour Committee. 

(ii) The Special Areas Acts were framed as temporary 
measures but their period of operation has been extended from 
time to time. Are they still to be regarded, in the light of ex- 
perience gained, os temporary in character ? Or, assuming that 
general conditions of industry improve in an area (as indeed 
they already have in some areas) and that the help given by the 

See Memorandum by Mr. G. L. Pepler, Appendix IV 

Ministry of Labour, p 264, par. 97*^8. 

Ibid , p 256, par. 49. 

Ibid., p 257, par 56 , p. 328, Table VHI 
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Special Areas legislation is less needed in that area than in other 
parts of the country, are the powers of the Commissioners to be 
enlarged to include other areas ? 

Under Section 7 of the Special Areas Act, 1934, there is 
power by Order in Council: — 

(<*) To transfer to the Unemplo3unent Assistance Board 
any of the functions of the Commissioners relating to the 
promotion of the welfare of persons to whom the Unemploy- 
ment Assistance Act, 1934, applies; - 

(6) To enable measures rmdertaken by the Commis- 
sioners in relation to other matters to be carried on by 
the appropriate Government Department. 

Doubts might arise as to what is covered by the words 
“ measures undertaken ”, but it will not be possible under 
legislation as it stands to begin new measures alter the expiry 
of the Acts, except in the limited field relating to welfare, and 
the expiry of the Acts would therefore lead to a diminishing 
scale, if not cessation, of Government activity on behalf of the 
Spedal Areas. It was urged in evidence submitted to the Com- 
mission, for example, by Sir Steven Bilsland on behalf of the 
Scottish Economic Committee, that the facilities of the Special 
Areas legislation should be extended to other areas with bad 
unemployrnerit, and this suggestion will be partly met if the 
Loans Facilities Bill introduced on ist August, 1939, becomes 
law. Under this Bill the Treasup;^ would have power to give 
financial assistance to new industrial undertakiiig^ established in 
areas of heavy unemployment where certain prescribed con- 
ditions are satisfied. 

317. Indushy can never be regarded as likely to be static: 
indeed, changes considerable in extent are not unlikely to 
operate in the future with as much frequency as in the past, 
and, owing to the increasing tempo of modem industrial life, to 
fall upon industry with greater rapidity. Industry will itself 
naturally do all in its power to accommodate itself to these 
conditions : that is the prerequisite of its success and even of its 
survival. But what should be the national policy in the matter? 
How far can Government help, and along what lines? 

318. Government action in future cases of localised depression 
analogous to the Special Areas would inevitably tend to be two- 
fold in character: — 

(i) Emergency measures mainly short term_ in character. 
— ^These wul probably proceed on lines broaclly similar to 
those adopted in connection with the existing Spedal Areas, 
but the methods of handling the problem will be enlarged, 
and policies of remedial treatment developed and improved, 
as the experiments now being tried and the experience 
1941* , F 
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gained by die Special Commissioners penmt of fuller 
analysis and enable the results to be more definitely estab- 
lished. 

(ii) Long term plans . — No one can with any certainty 
foretell what economic or industrial changes future years 
may have in store, but the circumstances in which, and 
indeed so far as possible the industries or industrial areas 
in connection with whiph, industrial depression may be 
likely to occur should be the subject of continuous examina- 
tion; it should be the duty of the proposed National Indus- 
trial Board to undertake such conhnuous examination. The 
risk of industrial depression clearly is much emphasised in 
localities which are dependent, or maixily dependent, on one 
form of industrial activity: such areas are more open to 
industrial or economic oscillation than those with greater 
diversification of employment, as has been instanced in the 
past by the experience of those engaged in the metal trades 
in the Midland, or to-day of those engaged in the textile 
industry in Lancashire or in shipbuilding in Glasgow. 

319. In evidence given before the Commission in support of 
a memorandum submitted by the Royal Geographical Society, 
Professor E. G. R. Taylor presented a series of interesting and 
informative maps, some of which will be reproduced in a 
separate volume, illustrating the existence of a great industrial 
axial belt in the centre of England (covering approximately 
14,500 square nailes, or 39 per cent, of the area of England and 
Wales) running from London in the South East to South 
Lancashire and the West Riding in the North. If the industrial 
growth of Greater London were checked, there might be a 
tendency for industry to settle elsewhere within that belt. 

320. The density of population in Great Britain, estimated in 
1937 at 518 per square mile and for England alone at 766 per 
square mile, and the needs of agriculture and also of oppor- 
tunities for recreation and enjoyment of amenities, must be 
constantly borne in mind: but on that basis, and taking a view 
both long and broad, a reasonable balance of industry and 
population throughout the country should be a main feature of 
national policy during the coming years. It is not in Ihe national 
interest, economically, socially or strategically, that a quarter, 
or even a larger proportion of the population of Great Britain 
diould be concentrated within 20 to 30 miles or so of Central 
London. On the other hand, a polity: — 

(i) Of balanced distribution of iudustry and the industrial 
population so far as possible throughout the different areas 
or regions in Great Britain; 

(ii) Of appropriate diversification of industries in those 
areas Or re^ons; 
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would tend to make the best national use of the resources of the 
country, and at the same time would go far to secure for each 
region or area, through diversification of industry and variety of 
employment, some safeguard against severe and persistent 
depression, such as attacks an area dependent maiixly on one 
industry when that industry is struck by bad times. 

CONCLUSION. 

321 - The general problem of unemploymejit lies outside the 
Comniission's Terms of Reference; and the problem of the 
Special and depressed Areas is only covered by the Terms of 
Reference in so far as those areas represent disadvantages 
arising frorn the concentration of industries or the industrial 
population in large towns or particular areas. 

The Special Areas legislation and the work of the Com- 
missioners appointed thereunder will afford increasingly valu- 
able experience. The National Industrial Board whose estab- 
lishment is reconmiended in Part IV of this Report should, 
in the light of this experience, study the location of industry 
throughout the country with a view to; — 

(i) .^ticipating cases where depression may probably 
occur in the future (e.g., the armament industries when 
normal peace conditions are again definitely secured) , and 
encouraging before a depression crisis arises the develop- 
ment in such cases, so far as possible, of other industries or 
public undertakings. 

(ii) Encouraging a reasonable balance of industrial 
development, so far as possible, throughout the various 
divisions or regions of Great Britain, coupled with appro- 
priate diversification of industry in each division or region 
throughout the country. 

CHAPTER XIII. 

DIFFERENT TYPES OF CITIES AND THE PROBLEM 
OF CONGESTION. 

32a. With the great growth of the large urban unit in the last 
century or so, the word “ towm ” or “ city ” in modern use 
covers many varieties of urban development, from small centres 
of a few thousands up to the great communities whose popula- 
tion runs into millions. It is obvious that this great variation 
in respect of size and population involves also striking contrasts 
and differences in the problems arising, whether considered from 
the social, the economic or the strategical point of view. 

323. Two tendencies are noticeable amongst those who can 
speak with authority on the problems of planning and the loca- 
tion of industry and population. Some attempt detailed analyses 

I94I2 P 2 
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of different types of town, differentiating them into such cate- 
gories as traffic towns, i.e. those situated at nodal centres and 
enjoying good transport service over a considerable area; port 
towns, which owe their growth and importance mainly to tiieir 
connection with the sea and to sea-borne tfafific, whether of 
freight or passengers; manufacturing towns; military towns; 
mining camp towns; cathedral towns; dormitory towns; and so 
on.®°' On &e other hand, not a few who have devoted much 
thought to the problems usually taken to be involved in the 
word " planning ^ have, from the time of Ebenezer Howard 
to the present day, been somewhat too much disposed to ignore 
existing conditions and to concentrate on the conception of the 
ideal tovm — ^what constitutes it and how it should be planned : 
in the view of many, the ideal town should be limited to a 
population of 50,000 to 100,000/“^ The analyses of the tet 
school have their uses in clarifying thought, and of the second 
in suggesting possible types of future development, but they are 
often made without quite sufficient attention being given to the 
actual facts and causes of urban growth or to the diverse needs 
of modem civilisation. 

324. Much research and careful study have been devoted to 
the problems of modem urbanisation in other countries, more 
particularly perhaps in America by the powerful National 
Resources Committee whose constitution and activities are 
described in Appendix IV to this Report. There a healthy 
tendency appears, while pressing forward towards die ideal, not 
to ignore the actual. Thus, the National Resources Committee 
in one of its recent publications,"'"® in dealing with the great cities 
of to-morrow makes this statement: — 

“ The concentration of so large a proportion of the urban 
population m extremely limited areas is wasteful of 
resources, time and energy. The same would be true of 
undue dispersion. The Committee believes that the most 
desirable environment for the urban dweller, and for the 
most effective use of human and material resources is more 
likely to be found somewhere between these two extremes. 
Wholesale decentralisation which is advocated by some does 
not seem to be compatible with the effective performance of 
the economic and cultural role of the urban community in 
the^life of the nation.” 

“ Provided the urban community possesses a fundament- 
ally sound economic base and has a site the disadvantages 
of which are not too costly to overcome, the Committee is 
of opinion that the realistic answer to the question of a 
desirable urban environment lies not in wholesale dispersion 
See Weber, " Growth of Cities," p 172 ~ ~ 

The HundredNew Towns Association; Garden Qties Association, p 620. 
Q 5169-71 

“ Our Cities," June, 1937, P 84 
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but in the Judicious reshaping of the urban community and 
region by systematic development and redevelopment in 
accordance with forward loolmg and intelligent plans. In 
this advantage would be taken of the natural trends in the 
shifting of inoustry between established industrial areas and 
its diffusion within such areas, of the drift of population 
from congested central districts to outlsnng sections, of the 
improved means of transit and the general fluidity of the 
population — ^to loosen up the* central areas of congestion and 
to create a more decentralised metropolitan type.” 

325. The evidence submitted to the Commission makes two 
conclusions clear. First, as elaborated in other portions of this 
Report, mere size need not in itself be a disadvaintage, but it is 
size without system, chaotic growth without tiie adoption of 
proper principles of planning alike for social well-being and for 
industry, that are to be avoided.'"’® Secondly, in the bonditions 
of modem civilisation there is room for many varieties of town, 
not only varieties of type but varieties of size and of arrange- 
ment. To quote a recent American authority: — 

“In one of Le Corbusier's early schemes for an ideal 
city he chose three million as the number to be accom- 
modated: the number was roughly the size of the urban 
aggregate of Paris, but that hardly explains why it should 
have been taken as a norm for a more rational type of city 
development. If the size of an urban unit however is a 
function of its productive organisation and its opportunities 
for active social intercourse in culture, certain definite facts 
emerge as to adequate ratio of population to the process to 
be served. Thus at the present level of culture in America, 
a million people are needed to support a university .... 

What is important is not an absolute figure as to popida- 
tion or area : although in certain aspects of life, such as the 
size of city that is capable of producing itself through 
natural fertility, one can already lay down such limits. 

What is more important is to express size always as a 
junction of the social relationships to he served. 

The words in italics may have the appearance of being some- 
thing of an overstatement. It is not always possible to contem- 
plate a city of a million as serving wider or better social 
relationships than a city of half or three-quarters that size, but 
experience shows that as a broad principle it is undoubtedly true 
that the larger units can and do supply better social services than 

Mimstiy of Health, p 39. Q 479etseq. 

Lewis Mumford, “ Culture of Cities," 1938, p 487 The writer goes on 
to e.’cpress his preference for a " polynucleated " as opposed to a “ mono- 
nucleated " town ; it IS not always very easy to appreciate his meaning, but 
his proposals appear to have elements in common with suggestions mr de 
elsewhere in the Report in relation to garden cities and satellite towns 

19412 ^ 3 



156 

the smaller ones; and whether it be in the direction of medical 
and institutional treatment, of educational facilities such ^ 
specialised teaching or opportunities for research and study in 
laboratories and museums, of recreation such as music or the 
drama, the million mark town has advantages over smaller 
units. 

326. It by no means follows that the very large unit is always 
desirable or the ideal to be aimed at in all circiimstances, but 
equally it is clear that the unit" of a mMon or even more is not 
necessarily anath€ 5 na and to be avoided or abolished at all 
costs. In modem industrialised countries of the western type 
not only is there room for, but the social and economic needs 
of the community demand, towns of varying types and sizes, 
including a proportion of urban units of the largest size but with 
due emphasis on the proviso that all towns, including the largest 
units, shall be properly planned, or if not so planned shall be 
redeveloped so as to secure far better provision than usually 
exists at present against the evils of overcrowding, lack of sun- 
light and of facilities for recreation, fatigue and waste due to 
congested traffic, and so on. 

327. Concentration must be distinguished from congestion or 
overcrowding. Mere size of city — Cleaving aside strategical con- 
siderations — ^need not, as already stated, be objectionable, if 
the city is well planned; and if planning is undertaken in the 
early stages of its grois^ there is no obvious reason why a 
big city should not be just as well planned as a small one. 
The great difficulty of replanning existing cities that have 
grown up without any regard to planning is, of course, that 
of finance. The drawback of industrial concentration as it exists 
in Great Britain to-day is that it has proceeded without plan 
and at some points has degenerated into congestion. It is this 
congestion which is the harmful feature of concentration and 
which must be attecked. Size of town is no guide to the 
presence of congestion : a medium sized town may suffer from 
the evil as well as a million mark town. 

328. Where does the dividing line between concentration and 
congestion lie ? As regards the individual house, a mathematical 
measure of congestion or overcrowding of occupants can be 
formulated and easily applied. Such a measure is in fact laid 
down in Section 58 of the Housing Act, 1936, where it is enacted 
that a dwelling-house shall be deemed to be overcrowded when 
the number of persons sleeping in the house either — 

(а) is such that separate rooms for sleeping are not avail- 
able for unmarried persons of opposite sexes; or 

(б) is, in relation to the number and floor area of the 
rooms, in excess of the permitted number of persons as cal- 
culated in accordance with the detailed formula set out in 
the Fifth Schedule to the Act. 
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Again, a mathematical standard is imposed, under the town 
plannmg schemes, in regard to the number of houses which may 
be built per acre in certain defined residential zones, such, for 
example, as four houses to the acre in one zone, six houses to 
the acre m another zone and so on. A fairly common maximum 
allowed in plan n ing schemes is 12 houses to the acre. In both 
of these instances a dearly defined unit is available to which to 
appl3r the respective standards: in the first case the unit is the 
inmvidual house; in the second case it is an area which is de- 
limited with predsion on the town plan. Ih both cases the 
answer to the question whether or not the prescribed standard is 
contravened in a given set of circumstances can be ascertained 
by ma k ing a straight-forward arithmetical calculation. For 
determining where congestion of population and industry exists 
there is unfortunately no simple mamematical formula. Density 
of population per acre within a particular unit of locaj govern- 
ment is no sure test of congestion: the fact that at the Census 
of Population of 1931 the density of population in the City of 
Birmingham was less than that, e.g. in Bristol, Dover and 
Gloucester does not necessarily mean tiiat congestion was present 
in the latter three towns but was not present in Binningham. 
There are many complex factors in the situation of which density 
of population per acre is only one. Among other relevant factors 
appear to be the acreage occupied by {a) houses, (6) factories, 
(c) other buildings, (i) permanent open space; the extent to 
which overcrowding of persons within houses is present in the 
area; the relationship of the places of residence to the workplaces 
of &e industrial population of the area; transport facilities and 
difficulties; cost of sites; extent of smoke pollution, etc. So 
far as industry* is concerned the transport factor is the most 
important. Probably there is no better practic^ indication of 
the presence of congestion of industry than the existence of traffic 
congestion. In this coimection attenhon may be drawn t the 
evidence given by Mr. Frank Pick on behalf of the London 
Passenger Transport Board that the congestion on the Board’s 
railways at the peak hours when the workpeople are on their 
way to and from work can never be remedied.’®^* The existence 
of this permanent congestion of traffic in the carrying of work- 
people is a dear indication of the existence of congestion of 
industry, 

329. The diversity of the factors involved is such that (in- 
gestion cannot be a matter of exact or mathematical determina- 
tion or classification: what constitutes congestion will vary with 
different conditions and circumstances, and according to the 
human activity under consideration— e.g. there might be serious 
congestion of traffic as between two large well-planned, and 
otherwise satisfactory urban units. 

London Passenger Transport Board, p 41 1, Q. 3388-94 

F 4 


I94I2 



158 

It follows that discretion must be left to an authority to decide 
in the light of broad considerations above outlined, where and 
when congestion, either of industry or of industrial i>opulation, 
exists and what steps should be recommended, especially along 
the lines of decentralisation or dispersal, to dedl with such cases. 
We consider that this function should be entrusted to the National 
Industrial Board whose establishment is recommended later in 
this Report. 


CHAPTER XIV. 

SOME ASPECTS OF TKE PROBLEM OF LONDON. 

330. The unique character and position of the Metropolis has 
been the theme of countless discourses and much rhetoric: 
Dunbar’s famous invocation, " London, thou art the flower of 
cities all,’« however true in the sixteenth century, found little 
response in the heart of the social reformer four centuries later. 

It is not necessary here to do more than mention three 
amongst the many factors which constitute London’s special 
claim to distinction: it is the capital city not only of Great 
Britain but of the Empire, and the seat of the Imperial Govern- 
ment; it is probably the largest port and distributing centre in 
the world, and, setting aside questions of municipal boundaries, 
it is generally accepted as the largest conurbation in existence. 
Inevitably London presents problems of special character and 
complexity, some of which have received consideration in 
earlier sections of this Report. 

331. A definition of the area of London is, dif 5 cult. No 
one can say exactly what its boundaries are'or how many 
people it contains. Its name may be used with equal validity 
to connote either the ancient city of London with an area of 
little more than one square mile and a resident population in 
iq3i of only 10,580, or the administrative county of London 
with an area of 117 square miles and a population in 1931 of 
4405,500. This latter population alone would suffice to rank 
London among the largest of the world’s conurbations. London 
has, however, far outgrown the area of the administrative 
county; indeed it was already overspreading the boundary 
when the county was formed in 1888. The county boundary 
has little significance except as marking the limits of the juris- 
diction of the London County Council. It has ceased to 
embrace London. Many vastly larger London areas exi&t,^“® 
among them being: — 

(i) Greater London — 693 square miles comprising the 
City and Metropolitan Police Districts. In 1937 the 
estimated population of this area was 8,655,000. 

(ii) London Traffic Area and Greater London Regional 
Planning Area— 1,820 square miles. 


*1* Tvondon Ccmntv Council o ^*70 oar. a Robson o -nar n 
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(iii) London Passenger Transport Area — 1,986 square 
miles. In 1937 the population estimated to be contained 
within a circle of 25 miles of Charing Cross — an area which 
roughly corresponds with the London Passenger Transport 
Area — ^was 9, ’811, 000. 

(iv) Metropolitan Traffic Area — 2,417 square miles. 

332. The area of Greater London has long been commonly 
adopted as more closely representing London than the area of 
the London County Council. The bound^^ of the Metro- 
politan Police District, with which the boundary of Greater 
London coincides, was settled ,as long ago as the first 
half of last century. The Registrar-General m 1875 adopted 
the same area for purposes of vital statistics and christened it 
" Greater London.”®” But it must not be assumed that the 
area of Greater London, despite the fact that it is approximately 
six times as extensive as the area of the county of London, is to 
be taken as coincident with the area comprising the modem 
conurbation of London. As London swept across the 
boundary of the administrative county, so also has it spread 
over the boundary of Greater London. Nearly 30 years ago it 
was stated: — 

“ In considering the population of London attention can- 
not be confined exclusively to the Metropolitan Police area, 
since the proximi^ of London affects the volume and 
growth of population fer beyond its somewhat arbitrary 
limits. In many districts, urban and rural, outside the 
boimdar7, both the volume of population and its abnormal 
rate of increase must be partly attributed to their situation 
with respect to the Metropolis, and although the distance 
to which the Metropolitan influence extends cannot bt 
defined with accuracy, it can hardly be put at less than 
30 miles from the centre. In exceptional cases it is even 
greater, as, for example, the town of Southend-on-Sea, 
36 miles from London, where the population, now nearly 
five times as large as it was 20 years ago, increased from 
13,242 in 1891 to 28,857 in 1901 and to 62,723 in 1911 — 
showing increases of 117-9 ii7'4 per cent, in two suc- 

cessive periods of 10 years. The rates of increase in many 
seaside places and inland towns which, though outside the 
30-mile limit, are within easy reach of London, have also 
been far above the average. Men, whose daily work is in 
London, often reside at a distance corresponding to a rail- 
way journey of not less than an hour’s duration.”®” 

333. Some would concur in the suggestion of the London 
County Council that for the present consideration of problems 
relating to the Metropolis the relevant area for review is one 
which extencfe beyond Greater London so as to correspond 

Royal Commission on London Government, p. 51, par 1B5 
*1* Report of tlie London TrafiSc Branch of the Board of Trade, 1911 (Cd. 
5972), p 4. 
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more closely, for instance, with the London Traffic Area, which 
in its area of about 1,820 square miles contained in 1936 a 
population of about 9,700,000.*“ Others, again, would take the 
view that a still wider area should be taken for instance, that 
on the East the London conurbation stretches as far as 
Southend on the North bank of the Thames and Sheppey on 
the South bank. In the population statistics, the Registrar- 
General for England and Wales often gives particulars not only 
for &e county o^ London and Greater London but for a more 
extensive area comprising the counties of London, Essex, Hert- 
for^hire, Kent, Middlesex and Surrey. The Ministry of Labour 
have supplied statistics relating to the insured population for an 
even wider area embracing those six counties and also Bucking- 
hamshire and Bedfordshire, because, e.g., Bedfordshire’s “ in- 
dustrial towns are in the extreme South of the county and their 
rapid development is probably due largely to their proximity 
to London.”**® In the remainder of fiiis Report these eight 
counties are referred to as London and the Home Counties. 
Their combined area is 5,978 square irules, or rather less than 
7 per cent, of the total area of Great Britain. Their rateable 
value is ;^I30 millions, or about 37 per cent, of the aggregate 
rateable value in Great Britain, which is ;£35i millions.*** 

Population. 

334. The following table shows the populations contained 
witmn the areas of the dty and county of London (which 
together are described as Iimer London), Greater London and 
London and the Home Counties in 1801 and 1937 and expresses 
those populations as percentages of the national populations as 
existing at those two dates. 



Population in 1801. 

Population (estimated) 
in 1937. 

Area 

Number 

of 

persons. 

1 Percentage 
of 

population 
of Great 
Britain 

Number 

of 

persons 

Percentage 

of 

population 
of Great 
Britain. 

pinner Ixindon 

Greater London (including 

958,791 

9*1 

4,094,500 

8-9 

Inner London) 

London and the Home 
Counties (including Greater 

1,114,644 

10*6 

8,655,000 

i8-8 

London) 

1,891,678 

i8*o 

11,842,790 

25-7 


* 1 ® London County Council, p. 379, par. 4 

Ministry of Labour, p. 278, par, 8. See also London Passenger Transport 
Board, p. 361, Q. 3099, 

Figures compiled from Return of Rates and Rateable Values in England 
and Wales, 193^39 I a-nd Return of Rates, etc , in Scotland, 1938-39, 
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335. Inner London in 1937 contained a slightly smaller pro- 
portion of &e national population than was contained in the 
same area in 1801. The proportion of the national popula- 
tion contained within the wider atea of Greater London (in- 
cluding Inner Lohdon) advanced, however, from 10 • 6 per cent, 
in 1801 to 18 -8 per cent, in 1937, while the area of London and 
the Home Counties which in 1801 contained less than one-fifth 
of the national population, contained in 1937 more than one- 
fourth. It is apparent from the figures that over those 136 years 
an extraordinary growth of population occQrred in the zone 
between the boundary of Inner London and the boundary of 
Greater London. This zone is commonly known, and is here- 
after referred to in this Chapter as Outer London. The growth 
of its population is brought out more clearly by the following 
figures : — 



Population in r 8o i . 

Population (estimated) 
m 1937 

Area. 

! 

1 Number 
of 

persons 

Percentage 

of 

population 
of Great 
Britain 

Number 

of 

persons 

Percentage 

of 

population 
of Great 
Britain. 

Inner London 

958,791 

9-1 

4,094,500 

8-9 

Outer London 

155.853 

1*5 

4,560,500 

9.9 

Zone between the boundary 
of Greater London and the 
outer boundaries of the 
Home Counties 

777,034 

7'4 

3,187,790 

6-9 

Total of above areas, which 
together represent London 
and the Home Counties ... 

1,891,678 

18*0 

11.842.790 

i 

25*7 


336. Between 1801 and 1937 Inner London, and the zone 
between the boundary of Greater London and the outer 
boundaries of the Home Counties, increased m populatiori by 
a little more than fourfold or slightly less than did Great Britain 
as a whole. In 1937 both those areas held a rather smaller 
proportion of the national population than m 1801. The popu- 
lation experience of the intervening zone of Outer London has 
been r emarka bly different. Whereas in 1801 Outer London 
contained only 1*5 per cent, of the national population, m 
1937 contained 9*9 per cent, of the national population. At 
the latter date its population was nearly 30 times as large as 
in 1801. Whereas in 1801 its population was much less thp 
that of either Inner London or the outlying Home Counties 
zone, in 1937 the reverse v os true. 
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337. The growth of Greater London's population is shown 
in more detad in Appendix V. The figures given there indicate 
that Greater London taken as a whole has grown in popula- 
tion at a rate consistently above the national rate except in the 
decennia 1901 to igix and 1911 to 1921. The following figures 
show that since 1921 Greater London has on average absorbed 
more than one-third of the annual increases of fte national 


population. 


Period. 

1801-31 

1831-61 

1861-91 

1891-1901 

1901-11 

1911-21 

1921-31 

1931-37 


Percentage of increase 
of national population 
absorbed by Greater 
London. 

13 - 7 
ig-2 

24-4 

23-8 

17-5 

14- 7 

34 - 0 

35 - 4 


338. Unfil 1871-81 the decenmal increaises of population were 
invariably greater in Inner London than in Outer London. In 
1881-91 the position of Inner London and of Outer London were 
reversed m this reject: the increase was 469,488 in Outer 
London against 397,657 in Inner London. In the next decennium 
the increase in Inner London, though stUl exceeding 300,000, 
was less than half of the increase in Outer London. That 
decennium of 1891-1901 was the last decennium in which &e 
population of Inner London rose: in the following ten years the 
area experienced an absolute decline in the number of its popula- 
tion to the extent of 14,582. In subsequent periods Inner 
London's population has decreased by much greater numbers. 

339. The diminution of population experienced bj^ Inner 
London in the course of this century is not to be explained by 
some exceptional excess of deaths over births among its popu- 
lation. Up to 1921-31 the natural increase of population (i.e., 
the excess of birtiis over deaths) in Inner London has exceeded 
the natural increase in Outer London, the figures for 1921-31 
being 239,000 for Inner London and 214,000 for Outer 
London.”' It is migration from Inner London to Outer London 
that largely accounts for the decline in Inner London's 
population. 

On present indications the excess of births over deaths m Inner London 
in the decennium 1931-1941 will be stnkmgly below the figure for 1921-1931, 
as the excess of births in the period 1931-1937 was only 37,807. 
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340. The extent of the movement of population from Inner 
London over the 66 years 1871 to 1937 is shown by the figures 
in the following table: — 


Period. 

Gain or loss ( — ) by migration 

Inner London 

Outer Londoi% 

Total 

Greater London 


Persons 

Persons. 

Persons 

1871-1881 

108,000 

198,000 

306,000 

1881-1891 

— 1 18 000 

278,000 

160,000 

1891-1901 

— 182,000 

397,000 

215,000 

1901-1911 

— 553.000 

331,000 

— 232,000 

1911-1921 

— ^ 2 ^, 000 (^’') 

20,000 (a) 

— go3,ooo(ff) 

1921-1931 

— 360,000 

604,000 

244,000 

103X-1937 

— 348,000 

604,000 

2*56,000 


{a) After allowing for losses by war deaths, estimated at 74,000, 50,000 and 
124,000 for Inner London, Outer London and Greater London respectnel> 


On that table two pomts in particular call for comment. 
First, it will be noted that in the decennia igoi-ii and 1911-21, 
Inner London’s total losses by emi^ation were far greater than 
Outer London’s total gains by immigration. This indicates that 
m these two periods at any rate large numbers of migrants from 
Inner London were going further afield than Outer London. 
Many went overseas to the dominions, etc. Others doubtless 
followed the rftovement of industry to the provinces which was 
proceeding before the War.*” Secondly, m other periods, e.g., 
1921-31 and 1931-7, emigration from Inner London was insum- 
cient to account for the migrational gains experienced by Outer 
London. The fact is that besides an outward movenaent of 
population from Inner London there has been an inward 
movement of population, at times of considerable proportions, 
from the rest of the country towards London. Much of these 
two movements has met and largely merged in Outer London; 
but some of the outward flow has spread beyond Outer London, 
while some of the inward flow has stopped short of that area. 
If the preceding examination of migration is extended to London 
and the Home Counties as a whole, it is found that the zone 
between the boundary of Greater London and the outer boun- 
daries of the Home Counties gained by migration 351,000 
persons in the decennium 1921-31, and 254,000 persons in the 
period 1931-7. Adding these figures to the figures for Greater 
London for the same period, as given in the foregoing table. 

Report oi the Loadon Traffic Branch of the Board of Trade, 1911 
(Cd 5972). P 7 
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the net gain of population by migration in London and the 
Home Counties is shown to have been 495,000 in the decennium 
1921-31 and 510,000 in the period 1931-7, a total migrational 
gain of 1,005,000 persons in the 16 years 1921-37. 

In that period 1921-37, the total population of London and 
the Home Counties increased by 1,802,970, or 18 per cent., 
from 10,039,820 to 11,842,7^0. In the same period the total 
population of Great Britain increased by 3,259,870 or 74 per 
cent. The proportion of that national increase of 3,259,870 
which was absorbed by London and the Home Counties was no 
less than 55 per cent. ' 

341. Since the War the industrial population of Greater 
London has expanded at a greater rate than the total popula- 
tion. Between 1921 and 1931 the total population of Greater 
London increased by 9-7 per cent. Over the same period the 
occupied population of the area increased from 3,498,000 to 
4,117,000, or by 17-7 per cent. Between 1923 and 1937 the 
number of persons aged 16-64 insured against unemployment 
in Greater London rose from 1,950,180 to 2,653,610, or by 
36-1 per cent, as compared with an increase of 22-3 per cent, 
in Great Britain. Thus the expansion of the industrial popula- 
tion of Greater London has been proceeding not only at a greater 
rate than the expansion of the total population of the area but 
also at a greater rate than the expansion of the industrial popula- 
tion of the country as a whole. The same is true for the wider 
area of London and the Home Counties, where the number 
of insured persons increased by 42-7 per cent, between 1923 
and 1937. 

342. A comparison which has been made by the Ministry of 
Labour of the districts in which the imemployment books of 
insured persons were issued and the districts in which they 
were exchanged provides interesting information as to the 
movement of insured persons to London and the South East. 
The fuU figures supplied by the Ministry are given in Appendix 
VI. In brief they show, as regards London and the South 
East, that of the 3,163,300 insured persons aged 21-64 in the 
area at July, 1937, 281,290 had come from other areas. At the 
same date there were located in areas outside London and the 
South East 84,920 insured persons who were located in this 
area when they first became insured. Thus there has been a 
movement of insured persons both into and out of London and 
the South East. The movement into the area has, however, 
been greatly in excess of the movement out of the area. 

Industry. 

343. The high immigration into Greater London and the 
great increase which has occurred in its insured population are 
largely due to industrial development. Figures compiled from 



i65 

Ceiisuses of Production of 1930 and 1935 enable the fol- 
lowing comparison to be made between Greater London and the 
United Kingdom as a whole : — 


Area. 

[ Gross output 

1 (selling value 
of goods 
made and 
value of 
work done), 
j W 

Net output 

(6) 

Average 
number of 
persons 
employed 
(except 
outwCrkers) 

Net output 
per person 
employed. 

w 


£00° 

£*000 

No 

£ 

Greater London — 





1935 

826,723 

386,115 

1.410.948 

274 

1930 

733.203 

339.239 

1,218,011 

279 

Total- 




m 

United Kmgdom — 





1935 

3,462,081 

1,576,064 

7.076.593 

223 

1930 

3.367.556 

1,504,040 

7,142,501 

2 II 


{a) Excluding subsidy on bome-grown sugar {£2,219,000 in 1935 ^ind 
£6,022,000 m 1930). 

(&) Excluding estimated Excise duties {£6^,2sy,Qoo in 1935 and ;£77, 590,000 
for 1930)* 

{c) The value of the net output per head, depends upon the state of trade 
and IS not necessanly synonymous with the productivity per head. 


Relatively, gross output and net output both increased more 
in Greater London than in the whole of the United Kingdom. 
Whereas the average ntunber of persons employed in the United 
Kiagdom fell by about 66,000, the number in Greater London 
increased by nearly 200,000. The only respect in which Greater 
London is shown not to have advanced in relation to the 
United Kingdom as a whole was in the net output per person 
employed, which fell from £;zyg to £274 in Greater London, 
but rose from £zxx to ;^223 in the whole of the United Kiagdom. 

344. The industrial expansion of Greater London is further 
illustrated the information as to factories established or 
extended in the period 1932-7 given in the annual Board of 
Trade Surveys of Industrial Development. The Surveys contain 
particulars of the establishment of new fectories, of extensions 
to existing factories, and of factories closed, in cases where 25 or 
more people are employed or have been employed. Estabmh- 
ments (such as laundries, and diy cleaning works) not engaged 
in manufacture or in the processing of new goods are exduaed 
from the Surveys and accordingly are not included ia the 
following table. 
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i 

Greater London 



Great Bntain 


Year 

1 


j\et 

increase 



• 

Met 

increase 



Factories 

Factones 

in 

Factories 

Factories 

Factones 

in 

Facton 


opened 

closed. 

number 

of 

factones 

ex- 

tended 

opened 

closed 

number 

of 

factories 

ex- 

tended 

1932 

261 

94 ^ 

167 

H 

636 

418 

218 

174 

X 933 i 

1 218 

107 

III 

29 

467 

416 

51 

109 

1934 i 

1 -235 

164 

71 

50 

520 

502 

18 


1935 j 

215 

1S5 

30 

54 

514 

485 

29 

201 

1936 

256 

164 

92 

61 

542 

394 

148 

185 

1937 1 

215 

154 

61 

69 

541 

361 

180 

237 

1 otalb 

1,400 

S68 

532 

m 


2,576 

644 

L057 


Of the net increase of 644 during the six years in question in the 
number of factories in Great Britain employing 25 or more 
persons, no less than 532, or five-sixths, were located in Greater 
London. In addition, nearly one-third of the extensions to 
existing factories occurred in Greater London. 

345. With regard to the employment value of the new 
factones, the following figures®*® are given in the Board of Trade 
Surveys; — 

Greater Great 

Employment provided. London. Britain. 

At end of 1933 in factories opened in 1932 21,500 53,750 

At end of 1934 in factories opened in 1933 14,650 31,700 

At end of 1935 in factories opened in 1934 19,400 46,550 

At end of 1936 in factories opened in 1935 19,650 63,750 

At end of 1937 in factories opened in 1936 22,500 57,850 


97,700 253,600 


220 'X he figures relate to new factones opened They do not take account 
of (x) the additional employment provided following extensions, or (ii) the 
number of persons thrown out of work by the closmg of factones Figures 
including (i) and (ii) for Greater London for the two years 1935-36 are as 
follows — 

Employment affected. 

Factories opened . 39,700 

extended . 12,800 

„ closed . . . 23,850 

The figures as to employment in factories opened relate as far as practicable 
to employment as at December of the year following that m which the 
factory was established 
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Thus the new factones erected m recent years within Greater 
London have provided ahnost two-fiffes of the employment 
provided by all new factories opened in the whole of Great 
Britain. In connection with that fact it has to be borne in mind 
that Grater London contains less than one-fifth of the total 
population of Great Britain and just over one-fifth of the insured 
population. 

346. The net mcrease of factones opened m Greater London 
m the four years 1934-7 was due entirely to factory development 
in Outer London: indeed balancing the number of factories 
opened against factories closed Inner London suffered a net 
loss in that period of 126 factones. The distribution of the net 
increase in Outer London in these four years is as follows: — 


"S'outh East 


South and South West 

59 

West 

112 

North 

104 

East and North East 

97 


Especially noteworthy is the fact that the amount of factory 
development shown to have taken place on the West and Norlii 
of the Metropolis, i.e., in a situation favourable for serving the 
heavily populated belt stretching across the Midlands to the 
North West, as well as London itself, greatly exceeded the 
amount which took place elsewhere in the area. This is true 
not only in the increase in the number of factories but also in 
the employment value of the new factories. 

347. Though London is not predominantly a manufacturing 
centre it absorbed the bulk of the net addition made to the 
number of factories in Great Britain between 1932 and 1937. On 
average the employment value of the new factory in London 
appears to have been less than that of the new provincial 
factory. Generally speaking, London's industries are small. 
An analysis made eight years ago showed that 34 employers in 
Greater London employed more than 2,000 insured workers 
each. Of 32,435 employers covered by the analysis 21,729 
employed less than 25 msured persons each.®*‘ 

348. The cause of the recent industrial growtii of Greater 
London is not far to seek. As the capital dty and the centre of 
national administration, as a focus of finance and coi^erce 
with a world-wide influence, and as the greatest distributing 
centre in the county, large numbers of the population of the 
area are engaged in sheltered callings. This feature of the 

Ml New Survey of Londou Life and Labour, Vol. II. Table i, pp. 472-5 , 
London Passenger Transport Board, p 349, par. i, and Q. 2964-8, p. 354, 

par. 5 (h) ; P 357. Q 3o6i- 
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industrial structure of the area is illustrated by the following 
figures"® as to the number of people employed m seven groups 
of non-manufacturing industries at the time of the last Census 
of Population. 


Numbers employed in Great Britain^ Greater London and 
London and the Home Counties in various industries. 1931. 


r 

r 

Industry, 

** 

Great 

Britain 

Greater 

London, 

London and 
the Home 
Counties, 

Total population ... 

44>795,357 

8,203,942 

11,842,790 

Total in Industnes (a) 

18.550,049 

3,766,659 

4,980,225 

Gas, Water, piectncity 

Transport and communication 

Commerce and Finance 

Public Admimstration and Defence... 

Professions 

Entertainments and Sport 

Personal Service 

225,001 

1,286,035 

3.099,439 

1,519,470 

642,436 

163,388 

2,444,801 

64,582 

304,244 

820,773 

343,122 

172,535 

48,718 

582,910 

81,018 

380,141 

1,015,191 

476,820 

224,672 

59,002 

812,294 

Totals 

9,380,570 

2,336,884 

3,049,138 


(a) Excluding persons out of work. These numbered — Great Britain 
2,524,70a , Greater London 350,000. 


349. Whereas these seven groups of industries contained 50 
per cent, of the industrial population of Great Britain they con- 
tained over 60 per cent, of the industrial population of the 
Metropolitan area. In great measure the persons employed in 
that area in such industry groups as public administration and 
defence, transport and communication, commerce and finance 
and professions are engaged in rendering services to the country 
as a whole, and their remuneration is largely drawn from the 
remainder of the country. Thus there is concentrated in London 
and the adjoining area a great purchasing power which is to a 
considerable extent provjded by the rest of Great Britain. 

350. Figures are given in Appendix VII as to the rates of 
wages in certain industries in the larger towns in Great Britain 
at 31st May, 1939. It will be seen that wage rates in 
London are high as compared with those paid in some large pro- 
vincial towns and that, in fact, higher wage rates are often paid 
in London than in any other of the large towns.®®* 

Further, London and the South-eastern area have for long 
experienced a lower rate of unemployment than the rest of 


*•* Compiled from the Census of England and Wales and Scotland, 1931, 
Industry Tables. 

”» The Trades Union Congress stated in evidence that the practice of fixing 
a London wage rate higher than that for the rest of the country is not as 
general as it is often imagined to be. Trades Union Congress, p. 892, par. 11. 
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the country. From 1925 the percentage of unemployment 
among insured persons iu those two areas has been consistently 
lower than that in any other area of Great Britain.’*®* The differ- 
ence in this respect between them and the rest of Great Britain 
is shown by the following figures as to the percentages of unem- 
ployment in 1937 and 1938 among insured persons in the various 
divisions of the Ministry of Labour. 


Division, 

London 

South-Eastern 
South-Western 
Midlands ... 
North-Eastern 
North-Western 

Northern 

Scotland 

Wales 


Percentages unemployed 


amon§ insured persons. 


1938 

6*3 

8-0 

6-7 

8*0 

7-8 

8-1 

7-2 

10*2 

11*0 

13*5 

14*0 

17-8 

17-9 

•i8*3 

15*9 

16-3 

22*3 

24-7 


Average for Great Britain 


10*6 12*6 


The point is further illustrated by the results of an analysis®®* 
made by the Ministry of Labour of male applicants for unem- 
ployment benefit or unemplojment allowances at ist May, 1939, 
who had been continuously on the registers of employmerit 
exchanges for various periods. The results of the analysis 
are summarised in the following table. 



Number 
of male 

Percentage of male applicants at ist May, 1939, who 
had been continuously on registers for under- 
mentioned periods. 

Division 

applicants 

at 

1st May, 
1939 - 

Less 

than 

X yr. 

lyr. 

but 

less 

than 

2 yrs. 

2 yvs, 
but 
less 
than 
3 yxs 

3 yrs. 
but 
less 
than 

4 yrs. 

4 yrs. 
but 
less 
than 

5 yrs. 

5 yrs. 
or 

more. 

Total. 

London ... 

X45.510 

91*6 

5-2 

x *7 

* 0*8 

0-4 

0*3 

1 100*0 

South- 

Eastern 

66,768 

92*1 

4'4 

1*8 

1*1 

6*3 

0*3 

! 100*0 

South- 

Western 

51,7x7 

90*9 

4*6 

x -7 

0-9 

0 6 

x -3 

100*0 

Midlands ... 

113,006 

8o*i 

8*8 

3-6 

2*1 

1-6 

3-8 

100*0 

North- 

Eastern 

122,213 

VO 

00 

8-1 

4 -x 

2-8 i 

x -5 

3-7 

100*0 

North- 

Western 

2x5,544 

73*7 

9-5 

5-3 

4*5 

2^1 

4*9 

100*0 

Northern ... 

118,852 

66*7 

xi -5 

5*6 

5-0 

2-6 

8*6 

100*0 

Scotland ... 

160,990 

68*7 

10*2 

5*8 

6*8 

2*1 

6-4 

100*0 

Wales 

109,746 

66*9 

ii ‘5 

5*6 

3-9 

2-9 

9-2 

100*0 


32nd. Abstract of Labour Statistics in tbe United Kingdom, p. 59. 

«« See Ministry of Labour Gazette, July, i 939 , PP- 242-244 and pp. 262-264. 
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Thus, London workmen, generally speaking, enjoy higher 
wages and more regular employment than those in the rest of 
the country, 

351. The size, and the high purchasing power, of the popula- 
tion of the area make Greater London an incomparable consum- 
ing market. As the greatest centre of population it holds the 
greatest supply of labour. Roads and railways radiate from it in 
aU directions. Vessels depart fiom it to all quarters of the globe. 
It was in the van dr progress m the adoption of electrical power 
and the modernization of public services. 

352. The obvious attractions which Greater London possesses 
as a market, a centre of potential labour, a distributing centre, 
and as an area in which electrical power is universally available, 
inevitably tend to attract many consumers' industries to locate 
themselves in 01 near to it. The extra employment provided 
by the new factories further adds to the importance of the area as 
a market. Thus higher industrial activity and purchasing power 
are induced. The magnehc pull on industty is strengthened; 
and, as respects the industrial population, wide opportunities of 
employment add to the attractive power which London naturally 
exerts through the advantages which it possesses as a Capital 
city. So the process of growth continues — ^market and popula- 
tion acting and reacting upon one another to build up an ever 
greater collection of people and industries. Nothing succeeds 
like succes"!. 


Transport and Traffic. 

353 The population statistics given above were compiled from 
census or other records relating to the place of residence of the 
population. The fact that the number of people dwelling in Outer 
London wp in 1937 nearly thirty times as large as the number of 
people living there in 1801, does not mean tiaat the number of 
people employed within that area has increased in similar 
measure. To draw such a conclusion from the figures would be 
to presuppose that the .place of a i^rson’s employment was 
inseparable from the jilace of his residaice. Of course that is 
not the case. As a distinguished economist has remarked, “ the 
possibility of severing work-place from dweUing-place is a very 
important social fact It is a social fact which has long been 
of immense practical importance in London, where severance of 
work-place from dwelling-place has taken place to a degree 
imparalleled elsewhere in Great Britain. 

354. From information as to the relationship between resi- 
dences and workplaces which was obtained in the Census of 

*** Professor A C Pigou, Essays la Practical Econoaucs, " The Con- 
ceatratioa of Populatioa.” 
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Population of 1921 it appears that out of a total of about 

2.685.000 persons working in the county of London, 608,000 or 
22 ‘6 per cent, came from without the county, namely 475,000 
from Outer London and 133,000 from beyond Greater Lon^n. 
Of the 2,174,000 occupied persons resident in the county of 
London, 97,000 or 4 • 4 per cent, went outside the county to work, 

68.000 going to Outer London and 29,000 beyond Greater 
London. Of the 542,162 residents jn Essex, Hertfordshire, Kent, 
Middlesex and Surrey who came to the coujity of London to 
work 48 per cent, had workplaces in the City of London or the 
City of Westminster. 

355. The London Passenger Transport Board supplied the 
Commission with the following statement,^”' which was also 
compiled from the information collected in the Census of 1921, 
showing that persons working in Central London^*' but resi&ng 
elsewhere in fte county of London, or in Essex, Hertfordshire, 
Kent, Middlesex or Surrey, resided in the following zones: — 





Persons in 
Column (i) as 

Zone 

Number of 

Distnbution 

percentage of 

persons 

1 

per cent 

occupied persons 
resident m zone 



(I) 


(3) 

Within 5 miles of Channg 



28 

Cross .. 

424,000 

50 


(a) 



Within 10 miles and be- 




yond 5 miles . . 

345,000 

41 I 

24 

(«) 



Within 15 miles and be- 



f 14 

yond 10 miles 

32,000 

4 


(«) 



Beyond 15 miles 

1 

47,000 

5 

5 

Total in counties of Lon- 




don, Essex, Hertford- 
shire, Kent, Middlesex 
and Surrey (a) 

848,000 

(a) 

100 

21 


{«) The Census of 1921 was taken m June Persons working in central 
London but enumerated at hohday resorts outside the counties mentioned 
are excluded from these figures. 


356. The foregoing figures are now 18 years old. When the 
information on which they are based was collected the enormous 


**» London County Council, p. 383. par 23 - , ^ ^ 

**» London Passenrer Transport Board, p. 376. Exhibit M. 

That IS the Cities of London and Westminster and the Metropolitan 
boroughs of Holbom, St Marylebone. Finsbury and Southwark. 
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amount of house building which has proceeded in the Metro- 
politan area since the war was only at its beginning. Since 
ist January, 1919, no fewer than 853,000 houses have been built 
in Greater London. Of that number only 179,000 have been 
built within Inner London. The total number of houses built 
in London and the Home Counties in the same period is 
1,279,000, or 30 per cent, of the total number built in the whole 
of Great Britain. Relatively few of those houses were built by 
1921. The figures given in paragraph 340 above show that 
between 1921 and' 1937 as many as 708,000 persons moved from 
Iimer London to new places ni residence outside. By reason of 
the continuance of that outward movement of population from 
Inner London, the proportion of the persons working in Iimer 
London but residing elsewhere has no doubt increased.*®" The 
London Passenger Transport Board suggest that the centripetal 
movement of the population of London may amount to roundly 
1,700,000 persons for every working day, representing almost a 
third of the total passenger movement.**® 

357. The separation of workplace from place of residence to 
the extent illustrated by the foregoing statistics has been made 
possible and largely stimulated by improvements in transport. 
The concentration of the main line railways upon London 
equipped it early m the Railway Age with a radial system of 
railway communication which enabled urban development 
dependent on the Metropolis to take place at considerable 
distances from its central area. Special suburban railways were 
also developed to an extent not paralleled elsewhere in Great 
Britain. Later, electrically-operated, tube railways were made, 
and electrical operation was introduced on the suburban tracks 
of the main line railwa57s, and has within recent years been 
extended even to some of the main lines themselves. 

The decenfrahsiag influence of railway facilities has been 
reinforced and accelerated by the transition from horse tram to 
electric tram and electric tram to trolley bus; by the evolution 
of the modem pedal bicycle; and, most important of all, by the 
development of the motor vehicle. 

358. The London Passenger Transport Board calculate that 
the burden of cost which falls upon the average family in London 
for transport is about £15 per annum, a sum which is estimated 
to be equivalent to 8 per cent, of the average income of working- 
class families.*®* To be added to the burden of cost is the 
ejqpenditure of time by the workpeople in travelling to and from 
work. The time involved may represent a substantial addition 

London County Council, p. 383, par. 24. 

London Passenger Transport Board, p. 366, par. 9. Also p. 376, 
Exhibit M. (III). 

London Passenger Transport Board, p. 357, par. 7, 
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to the length of the working day: e.g. Morden, Barking, Enfidd 
West and Edgware are all about 40 minutes by train from 
Piccadilly. 

359. Obviously the distance between home and workplace 
cannot continue to increase indefinitely. Sooner or later the 
burdens of both cost and time must bring the process to an 
end.®*® Even now cost is a serious burden; and during the 
inflow to work in the morning and the outflow to home in the 
evening, it is impossible to provide seats for all the passengers 
on the railways — ^upon which the bulk of the people coming 
from any distance must depend* for their transport. Indeed 
it appears that, at one point at least, the traflflc simply 
cannot be cleared; for Mr. Frank Pick, the Vice-Chairman of 
the London Passenger Transport Board, is reported recentiy to 
have stated in evidence before the Railway Rates Tribunal that 
as regards Morden Station : — 

“ You have two peaks of traffic in the morning fliere, one 
at about half-past eight, when you come to the end of the 
workmen’s period, and one at about 9 o'clock, when you 
come to the ordinary business movement. In boffi cases 
it is practically ph3^cany impossible to lift away in com- 
plete the volume of traffic offering. 

360. The transport difficulties arising from London’s growth 
are not confined to the transport of passengers on the railways. 
The traffic problem of the streets is not less acute. Drastic 
treatment alone will bring relief but can be secured only at 
enormous cost; it has been estimated that the cost of the road 
schemes envisaged in Sir Charles Bressey’s Report of 1937 on 
Greater London Highway Development would amount to 
between ;£i6o,ooo,ooo and ;^230, 000,000.“* 

361. As long as the number of persons employed in InnCT 
London continues to increase while the population resident in 
that area continues to decline, it stands to reason that the density 
of traffic in Inner London will still grow. Though there is a 
centrifugal movement of factories to Outer London, t^ move- 
ment does not relieve the transport difficulties, for owing to the 
limited availability of land and rising values the sites of Inner 
London tend to be more and more intensively used. Non- 
manufacturing activities, such as commerce and adnoinistration, 
axe absorbing an ever greater portion of the central area. Each 
acre is being made to provide working space for more and more 
people. The market of tiie great retail establishments is stretch- 
ing further and fu rther afield. In 1911 it was noted that sudi 

288 Trades Uixion Congress, p. 892, par. 6-10 ; Robson, p. 783, par. 41. 
Proceedings of Railway Rates Tribunal, 2otb April, 1939, p. 

Q. 5447. 

Hansard, 17th June, 1938, Col. 593 . 
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establishments delivered goods by motor vans up to 30 miles or 
even more from the centre.*’® In 1938 the scope of a convenient 
day delivery service was regarded as reaching easily to 50 miles 
from Charing Cross,*** Moreover, working-class dwellings in 
central areas are sometimes being replaced by"" luxu^ ” flats, 
whose occupants are able to afford the use of mechanical trans- 
port more freely than the former dwellers on the site. 

362. The latter remark points to another important factor in 
the situation, namely, flie growth of the travel habit among the 
population generally. In 1921 the number of passenger 
journeys originating within Greater London on local transport 
undertakings and on the suburban branches of the main line 
railways averaged 364 per head of the population. In 1932, the 
last year for which figures are available for the same area, the 
figure was 459, and in 1929 and 1930 it was as high as 489. 
Taking th£ wider London Passenger Transport Area, Ae number 
of journeys per head of the population rose from 418 in 1933-4 
to 441 in 1937-8.**“ 

363. All these influences operate to increase the pressure of 
traffic upon road and rail; to accentuate the congestion of traffic 
in the central area; and to produce greater delay and, there- 
fore, mcreased socio-economic loss in the movement of persons 
and goods. 

Two over-riding causative factors emerge, namely: — 

(i) The increasing population and industrial development 
of Greater London; 

(ii) The increasing degree to which the place of residence 
of the members of the mdustrial population is becoming 
separated from the place of their work and the general 
absence of co-ordination in the location of housing and 
industry. 

The first of those factors is bound up with the general 
subject of the Commission’s in^uuy, and is one which falls 
to be considered by the Comnrission in dealing with the question 
of remedial measures under the third section of the Tenns 
of Reference. It is not necessary further to discuss it here. 
The second frictor involves the question of the planning of 
the area, a subject to which attention is given below. 

Planning and the Government of London. 

364. The evidence of the London Passenger Transport Board 
laid streffi on the essential need from the traffic standpoint of 
the effective town planning of the Metropolitan area. The 

*»• Report of the London TrajBBlc Branch of the Board of Trade for 1911, 
P- 7- 

London Passenger Transport Board, p. 553, par. 5. 

London Passenger Trani%K)rt Board, p. 370, Exhibit D , and Board’s 
Report for 1937-38, p 12, 
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on behalf of the Board that at present 
ene^ve town planning is lacking.®” The fonowing illustrations 
or the unplanned character of London were included in the 
Board s evidence: — 

‘ There has been a tendency in post-war years to con- 
centrate large quantities of labour on extensive housir^g 
estates without regard to workplaces. An acute problem 
was created at Becontree in this fashion. Fortunately 
the development of industfies along the banks of the 
Thames^ has tended to a fresh daytime distribution of this 
population. A demand has grown up for north and south 
routes across the housing estate which have released to some 
ektent the pressure upon east and west routes converging 
upon Centi^ London. _ At Burnt Oak Station upon the 
Edgware Line the originating workmen’s traffic, which is 
dealt with in roughly half an hour in the morning, consists 
of nearly 49 per cent, of the total outwards traffic from 
opening up to 10 a.m. At Morden workmen’s traffic is 
even larger in volume. It amounts to 7,300 passengers 
every weekday morning, aU to be dealt with within a 
limited period of time covered by workmen’s tickets and 
representing almost 55 per cent, of ffie total outwards 
traffic at this station from opening up to 10 a.m. 

“ Industrial districts have been created where there are 
not reasonable transport facilities for their support. For 
instance in North Acton there are now about 180 factories 
emplo3dng approximately 34,000 people. The whole area 
has been developed on an industrial basis, with the result 
that there are heavy traffics at the times when the factories 
open and close and practically no traffic during the rest 
of the day. The buUr of the traffic has to be dealt with 
by bus (56 seats), or trolleybus (70 seats), which is a small 
unit for the purpose, with the result that there are constant 
complaints with regard to service, and the services pro- 
vided by the Board are definitely uneconomical to run. 
They are costly to operate and wasteful of both material 
and man power. ”®‘“ 

365. It is perhaps not surprising that such things have hap- 
pened seeing that there are 77 separate planning authorities 
in Greater London, while in the larger London Passenger Trans- 
port Area as many as 133 authorities are exercising planning 
powers. With such a multiplicity of jurisdictions and interests, 
which may sometimes conflict, it was bound to be difficult to 
secure the coherent planning of the area. In point of fact 
the evidence submitted to the Conunission indicates that cohesion 
is conspicuous by its abs ence.^®^ 

*»• London Passenger Transport Board, p. 352, Q 2998. 

*** London Passenger Transport Board, p 366, par 9 
Ibid, and p 409, Q 3357- 
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366. The planning of the area is closely bound up with the 
local government of the area. It is possible on the one hand 
to conceive of a new local government authority being formed 
with an area of jurisdiction ranging over an area more closely 
resembling London than does the present administrative county 
of London or Greater London and that this authority would 
be made responsible for the planning of the area. Alternatively, 
means of dealing with the planning difficulty might lie in the 
establishment of an ad hoc authority charged solely with the 
function of planning the area. 

367. The problem of Londop government, of which the plan- 
ning problem is thus one aspect, is, of course, one of long 
standing. It has formed the subject of a number of inqumes, 
the latest being that carried out by the Royal Commission of 
1921-3 on the Local Government of Greater London. The 
charge to that Commission was “ to inquire and report what, 
if any alterations are needed in the local government of the 
administrative county of London and the surrounding districts, 
with a view to securing greater efficiency and economy in the 
administration of local government services and to reducing any 
inequalities which may exist in the distribution of local burdens 
as between different parts of the whole area ". The proposals 
submitted to that Commission by the London County Council 
envisaged the establishment of a Central Authority which would 
have jurisdiction over an area that would not be smaller than 
Greater London and not larger than the counties of London, 
Essex, Hertfordshire, Kent, Middlesex and Surrey combined."® 
Among the wide functions which it was suggested ffiat the 
proposed Central Authority should exercise were those relating 
to town plannin'^.®*® The majority report of the Commission 
rejected the Coimcil’s proposal for a new executive authority 
but recommended, inter alia, that a statutoiy committee 
“ should be set up to advise the appropriate Minister upon 
questions affecting London and a large surrounding area in 
relation to {a) transport; (6) town planning; (c) housing; and 
(d!) main drainage ’'.®" This recommendation was not carried 
into effect. 

368. In evidence before the present Commission it was stated 
that the problem of Ihe planning of the area might be simplified 
if there were a Greater London municipal authority for the 
larger functions of local government, and that town planning 
could not be separated from other municipal activities. That 
is a point of view which demands full consideration. The issue 
is not, however, one with which we are in a position to deal 

*** Report of the Royal Commission on London Gkivemment (Cmd. 1830), 
p. 12, par 47. 

*** Ibid, pp. 16 and 17. 

*** IbM, p. X14 
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^ce many problems of local government are involved which 
lie outside the sphere of our inquiiy. 

369. Moreover a large body of opinion is undoubtedly in 
favour of me ^cond alternative, viz., the establishment of an 
ad hoc authonty for planning, though this is apparently not a 
coume which is favoured by the London County Council. The 
establishment of such an authority would be a natural develop- 
ment of me policy which has hitherto been followed in this 
m^er. In 1927 a Greater Londbn Regional Planning Com- 
imttee, repr^entative of all the planning authorities within 
the London Traffic Area was set ijp. This Committee, which 
was a purely advisory body, made two reports in which prob- 
lems arising in the planning of the area were reviewed. In 
addition, in its first report, the Committee expressed general 
approval of a suggestion which had been made that a Regional 
Planning Authority with executive powers should Ijp estab- 
lished for Greater London. In the Committee's second report, 
however, it was recommended that in view of the new powers 
for regional action which had been made available in the Town 
and Country Planning Act, 1932, the Committee should be 
replaced by pother advisory committee (whose constitution 
was outlined in the report) to which the local authorities of 
the area would be free to delegate their planning powers if they 
thought fit to do so.“* In 1933 a new Comimttee was con- 
stituted to which local authorities were free to delegate their 
planning powers, in accordance with that recommendation. It 
has been given in evidence tiiat the second Committee came 
to an end in 1936 without having achieved anything."^ In 
1937 another effort was made, by me establishment of a Stand- 
ing Conference on Regional Planning, to deal with the plan- 
ning of the area on an advisory basis. 

370. Since the formation of ffie Standing Conference the view 
has continued to be pressed that an aumorily with executive 
powers is required. Indefinite continuance of the grave and 
growing diffipulties involved in the existing situation can hardly 
be contemplated; and, unless there is a definite promise of 
satisfactory progress in the coherent and effective planning of 
the area being made at an early date under the aegis of the 
present Standing Conference, the Government should, in our 
opinion, give immediate consideration to the problem. Short 
of direct responsibility for the planning of the area being laid 
upon a Department of the Central Government, action would 
appear to rest between the two alternative courses already 

245 Greater London Regional Planning Committee, First Report, pp. 6 
and 7. 

Ibid, Second Report, pp. 10 and ii. 

Robson, p 787, par. 71 

Reports of Ministry of Healtb for I93^37» P* 130* ^d for I937-3S* 
P 119 
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indicated, viz., reorganisation of local government in the area so 
as to secure the introduction of a comprehensive authority 
which, inter alia, would be responsible for the planning of the 
whole area, or the establishment of a special planning autho- 
rity with executive powers including power to precept on the 
rating authorities. 


CHAPTER XV. 

REGIONALISM AND THE DISTRIBUTION OF 
INDUSTRY. 

Introduction. 

371. Regionalism as usually understood involves primarily 
issues relating to the reform of local government m Great 
Britain which lie beyond the scope of this Commission. But if 
such reform of local government should feike place, especially 
in the reasonably near future, material assistance would be 
given towards the solution of several difficulties inherent in the 
issues before the Commission. These two aspects of regionalism, 

(а) the reform of local government, (6) the relation of such 
reform to problems before the Commission, must be kept 
distinct: it is not, however, possible to appreciate the latter 
without some explanation of the former. 

372. Regionalism may also be viewed from a somewhat 
different angle and its basis analysed, and the regional areas 
defined, in relation to industrial rather than to local government 
considerations. On this basis, for instance, a metal trade area 
or region might be defined in the Midlands pivoting on 
Birmingham, or a textile re^on in South Lancashire with 
Manchester as its centre. This basis for the regional idea is 
further considered in paragraphs 384 and 385. 

Regionalism and Local Government. 

373. The principal units of local government in Great Britain 
are (a) in England and Wales the county, the county borough, 
the non-county borough and the urban and rural districts, and 

(б) in Scotland the county and the large and small burghs. 
In recent years doubts have arisen in some quarters whether 
those units are not provmg for many purposes too limited; and 
the possible adoption of larger units, generally referred to as 
“ regions,” for administrative and other purposes has been a 
matter for discussion. 


Fawcett, “ Provinces of England/* 1919, esp, p 69 , Carr Saunders 
and Carodoc- Jones, ** Social Structure of England and Wales/* 2nd ed., 1937, 
p. 30 . an essay, which won the Haldane Prize, by Edgar Ashby, on 
** Regional Government or the next step in Public Administration,*' pub- 
lished m ** Public Administration,** October, 19*9, p. 365. 
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374 - Experience in the last decade or so shows that, whether 
the machinery of local government be viewed {a) from above, 
i.e., vis-a-vis the central government authorities, or (&) from 
below, in relation to the public served, a larger and more com- 
prehensive unit tends to tiirust itself into the picture. 

(а) From the point of view of the central authorities. 
Government Departments which are concerned with local 
administration — ^the Ministri^ of Health, Labour and 
Transport, the Post Ofi&ce, etc. — ^have alljfound themselves 
forced to adopt for administrative purposes large regional 
divisions and to place responsible senior officials at the 
regional centres; the areas chosen for England and Wales 
have varied according to the needs of e?ich Department 
from, e.g., seven used by the Ministry of Labour up to 13 or 
14 by other Departments. For purposes of civil defence 
the country has been divided into regions each wi& its own 
regional capital.”" 

As regards Scotland there has lately been introduced a 
considerable measure of devolution of Scottish Office 
(London) business to Edinburgh. 

(б) From the point of view of the public and the services 
rendered, the advantages of wider areas of administration 
than are afforded by the ordinary units of local government 
have been recognised in respect of particular services, e.g., 
establishment of Joint Boards for water supply, hospitals, 
etc., joint electricity authorities, regional planning com- 
mittees, regional smoke abatement committees, etc. 

In Scotland, a regional system of medical services 
embracing the city of Aberdeen and the two counties of 
Aberdeenshire and Kincardineshire has been established 
and is in successful operation. 

375. The case for a larger or regional unit of administration 
found definite expression in the Report of the Royal Commis- 
sion on T3meside, 1937:"“ the area under review included the 
county of Northumberland and part of the county of Durham, 
four county boroughs, namely, Newcastle-on-lyne, Gateshead, 
Tynemouth and South Shields, with various boroughs, urban 
districts, etc. The Majority Report declared that the existing 
system of local government in the area considered did not allow 
of the numerous local government services being administered 
in the most efficient and economical manner (paragraph 132), 
and a re-classification of services into regional and 
“ local ” was tiiere fore recommended (paragraph 134); the 

There are eleven regions for England and Wales and one for 
Scotland; the Regional Headquarters are London, Birmingham, Man- 
chester, Cardiff, Bristol, Reading, Cambndge, Nottingham, Leeds, New- 
castle, Tunbridge Wells, and Edinburgh, the last named having 4 subcontres 
Cmd. 5402. 
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regional services were to be administered by a new regional 
authority for the whole area (paragraph 139). The grouping 
of important services under one central auQiority would tend, 
it was ar^ed, to attract the type of men and women qualified 
and willing to undertake the work. The regional services 
were to include pubhc health, medical and allied services, 
education, public assistance, police, etc.; the remaining — or 
local — services were to remain in the hands of the existing local 
authorities. The^retention of existing local authorities for non- 
regional services would be an essential feature of any such pro- 
posals, though some adjustment of powers might be necessary. 

376. In Scotland the Scottish Economic Committee have, 
under the Chairmanship of Sir Steven Biisland, recently 
reported in favour of a Planning Authority with a scope extend- 
ing to Scotland as a whole, assisted by regional bodies repre- 
senting wider areas than tiiose comprised in existing local 
government boundaries.®’^ 

377. It is claimed that development of local government®" 
along regional lines would have various advantages: — 

(i) The definite establishment of re^onal areas would do 
much to preserve valuable local traditions and local culture, 
and their capital towns would become important centres of 
urban life for the region, where administrative, busihess, 
financial, educational and artistic ability could all find scope 
without drifting in so many cases, as at present, to London. 

(ii) Moreover, responsible representatives of the great 
Departments of State — ^the Board of Trade, the Ministries 
of Health, Labour, Transport, and the Post Office, etc. — 
could be located in these capital towns; and with the co- 
operation of the big Banks and of the “ City ” authorities, 
tiiese towns would become, even more than at present, 
important wheels in the financial and industrial machinery 
of the country. 

(hi) It is important to have high cultivation near large 
centres of population and if agriculture were considered 
regionally, the regional authority might be expected to 
ensure that the best possible use was made of the agricul- 
tural land in the region. A proper local balance would be 
secured between rural produce and urban needs, and the 
authorities in the regional centre would see to it that build- 
ing schemes or location of new industries did not encroach 

Scotland's Industrial Future The Case for Planned Development 
Some Associations of Local Authonties consulted as to Regionalism 
generally by the Ministry of Health have indicated that in their view the 
subject required more study than the Royal Commission on Tyneside were 
able to give it ; and that it was early days to have to reconsider the big 
resettlement of local government arrangements earned through in 1929/30 
Mm. Health, p 155, Q. 1667. 
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on rich agricultural land necessary for fruit and vegetables 
to supply regional consumption so long as other less rich 
land otherwise suitable was available. The regional 
amenities would also be safeguarded. 

378. Difficult questions in regard to: — 

(a) the constitution of the Regional Council— whether by 
direct election or by delegation; 

(&) the powers and duties of that body and the financial 
readjustments involved; 

(c) the basis of the delimitStion of areas; 
would eventually arise, but do not require consideration here. 

Regionalism in relation to the Problems before the 

Commission. 

379. A regional system if adopted would be of assistance in 
the consideration of several of the problems that face the present 
Commission. For instance: — 

(i) The Special Areas. Depressed localities within a 
region would be able to call upon the co-operation and 
sympathy of the regional capital and of the whole region. It 
would be to the direct interest of aU in the region to promote 
recovery, and some provision for regional adjustment of 
rates would be desirable. 

(ii) The problem of planning would be greatly simplified; 
the Regional Council would become the principal plaiming 
authonty for the region, certainly for major regional 
requirements, leaving probably to joint Committees where 
existing, or to existing local authorities, the detailed 
aiWnistration of schemes. Planning would receive a great 
stimulus and on more comprehensive and better organised 
lines &an is at present possible with the multiplicity of small 
planning authorities; and housing could be better related 
to industry. Larger financial resources would be available 
and decentralisation in proper cases could be encouraged, 
e.g., to satellite towns.®'* 

(iii) Regionalism has an important bearing on future 
policy with regard to balanced mstribution and diversifica- 
tion of industry. Any scheme for regulating the location of 
industry would be materially assisted if regional areas were 
established. Thus, if certain industries were prohibited in 
a particular town they might suitably be located in another 
part of the same region and in that way the objection on the 
part of the town to the pro hibition might be modified. 

Mm. Health, p 156, Q 1682-3 ; Robson, p 794. Q 6628 et seq : 
Liverpool, p 839, Q 7082, 7088 
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380. A good deal of evidence before the Commission has 
given support to the regional idea: — 

(а) Evidence has been offered indicating that much 
interest is being taken in proposals for regionalism in cer- 
tain areas, e.g., in Manchester:®®® it has been suggested 
that Merseyside should be under one regional authority,®®' 
and also that Greater London needs a common local 
authority.®®' 

(б) The regionalising of certain services on the lines pro- 
posed by the Majority Report of tihe Royal Commission on 
Tyneside, would tend to* remove or reduce the urge which 
draws people to the town, for reasons other than those con- 
nected with emplo5maent. A regional scheme of public 
health administration which is in successful operation over 
the whole area of the city of Aberdeen and the two counties 
of Aberdeen and Elincardineshire has already been referred 
to.®®* 

(c) Each re^on should have diversity of industry with a 
proper proportion of primary and secondary industries and 
with due proportion also of urban and rural population.®*' 

381. Some evidence was given that the calibre of those who 
administer the larger units of local government to-day is tending 
to decline. Councils and committees to be manned are numer- 
ous, alike in county and borough; the work is arduous, and 
volunteers of good administrative ability are not always easy 
to find. The establishment of councils, few in number and with 
considerable powers over wide regional areas would, it was 
anticipated, tend to attract those possessing a high standard of 
administrative ability, both in town and country life; this was 
in fact what occurred at the end of the last century when the 
London County Council took the place of the former Metro- 
politan Board of Works.®" 


2 ®® Manchester, p. 805, Q 6761 et seq. 

Hichens, p, 875, Q. 7538 

2® 7 London County Council, p. 397, Q. 3332 et seq Reference may also be 
made to the proposal placed before the Royal Commission on London 
Government for the establishment of an authority which would cover an 
area not smaller than the Metropolitan Police District and not larger than the 
combined counties of London, Essex, Hertfordshire, Kent^ Middlesex and 
Surrey — see par. 367 above. 

A conference of local authorities was held in Glasgow in March, 193^^ 
to consider the possibility of a regional authority for the Clyde Valley. 

Scottish County Councils and Counties of Cities, pp. 208 and 220. It 
IS worth noting that the Electricity Commission favoured a regional policy on 
somewhat similar lme.s, with proper proportion of urban and rural areas 
(Evidence p. 126), 

See Report of Royal Commission on Tyneside, par. 139. 
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382. The international crisis of September, 1938, directed 
attention to the strategical danger involved in connection with 
the densely peopled urban areas in the South and East, and par- 
ticularly Greater London; industrialists, banks, insurance com- 
panies, etc., found themselves forced to consider the problem 
of dispersal. may tend in future to weaken, especially for 
the newer light industries, the magnetic pull of London and the 
South-East area, but the attraction for industry of the hig city 
will remain : if the draw of London weakens, facilities in regard 
to labour, market, transport, supplied by the big urban areas 
other than London will still prove attractive to employers: 
Bristol, Cardiff, Birmingham, Manchester, Liverpool, Glasgow, 
especially if they become Regional capitals (and if mese 
Regional capitals become important governmental, administra- 
tive and financial centres) may gather what London scatters. 

383. The earlier town planners proposed a limit of 50,000 to 
100,000 for the optimum size of a town : some modern experts 
go further and accept, say, a million as a limit for certain pur- 
poses. But for towns of large size the necessary conditions of 
any grovdh on the lines indicated are the abolition of slums 
where still existing, and adequate planning, provision of recrea- 
tion space, and so on. 


Regions based on Industrial Considerations. 

384. From the industrial point of view, and when dealing with 
problenas of location of industry, there might be advantages 
in taking an industrial rather than a local government ground- 
work as the basis for regional definition. Industries and indus- 
trial areas spread and develop irrespective of county or other 
local government boundaries. But, equally, if regions are to be 
set up, it by no means follows that their boundaries would coin- 
cide with any existing county or boun^ borough boundaries ; the 
regional scheme proposed by the Majority Report of the Royal 
Commission on Tyneside, which was framed after carefully 
weighing both industrial and local government points of view, 
deliberately disregarded local government boundaries and 
indeed cut across the county of Durham (paragraph 189). 
Moreover, if regions are to be defined purely in relation to 
industry and industrial development, it would be difficult to fit 
certain purely non-industrialised areas such as North Wales 
or portions of the Highlands into a national scheme of 
regionalism. 

385. These difficulties are probably, however, largely unreal: 
any scheme of regionalism, if it is to be sound in construction 
and effective in operation, would have to reckon with the forces 
alike of local government and of industry, as well as other 

19412 G 
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factors such as geography, transport, and so on. In many cases 
most regions would probably assume much the same shape, 
whether constructed mainly on an industrial or a local govern- 
ment basis; South-east Lancashire with Manchester as its capital, 
a Midland region with Birmingham as its capital, or a Clyde 
Valley region with Glasgow as its capital indicate obvious regions 
whatever basis is assumed. 

CONCLUSION. 

ri 

386. It seems clear that by the adoption of a regional system 
the solution of several of the problems before the Commission 
would be materially facihtated. 
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PART IV. 

REMEDIES. 

Section III of Terms of Reference. 

And to Report what Remedial Measures, if any, should be taken 
in the National interest. 

CHAPTER XVI 

iNTRODUeXION. 

387. In Part I of this Report we have examined the causes 
of the present distribution of industry and of the industrial 
population together with the circumstances under which the 
industrial structure of Great Britain has undergone change in 
modem times. 

388. As to the big cities, industry and its needs were un- 
doubtedly the main cause of the great aggregations or concen- 
trations, but under conditions of modern civilisation the 
latter also correspond to other human requirements, to the 
demand for opportunities of education, mental recreation, 
medical treatment, professional and commercial advancement, 
etc. The forces at work in this large scale urbanisation are 
clearly deep-seated and any attempt to check or regulate them in 
the national interest is not l&ely to be generaUy accepted or to 
achieve satisfactory results without the fullest investigation. 

389. The Terms of Reference also require the “ probable 
direction of any change “ in the distribution of the industrial 
population to be the subject of inquiry. Prophecy in such a 
connection must obviously be a matter of extreme difficulty, 
especially under present-day conditions: the rigid control of 
industry, commerce and finance in many niodem states, arid 
the frequent insistence on industrial nationalism or isolation in 
place of international exchange of products and services, with 
the attendant severity of tariffs and trade barriers, have made 
the world of commerce, of export and import and consequently 
of industry, exceedingly liable to change, and a world in which 
it is obviously difficult to predict the future. 

390. Two probable changes, however, clearly emerge from the 
evidence before us. The first is the likelihood at least of stationary 
conditions, possibly even of decline, in the size of the population 
of Great Britain during the next 30 or 40 years®"' and the second 
is the trend of population in the direction of London and the 
Home Counties. That area already absorbs about one-fourth 
of the whole population, and apart from checks of some kind — 
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natural, administrative or strategical — seems likely to absorb a 
still larger proportion.^'^® 

391. Part II of the Report deals not with industry in general, 
but with the social, economic, and strategical disadvantages 
arising from the concentration of industries or the industrial 
population in large towns or particular areas — ^that is, broadly 
speaking, with the big scale urban units, and the million mark 
conurbations. 

From the economic standpomt, the experience not only of 
Great Britain but of the great industrial nations of the Western 
civilisation clearly iudicates that the big industrialised community 
has definite advantages; but even judged by an economic stan- 
dard, certain disadvantages are apparent, while the social and 
strategical disadvantages are of more serious significance, 
particularly in London. 

392. Part III of the Report deals with a number of topics 
forming part of, or germane to, the Commission’s general 
inquiry. 

393. The present Part IV brings the Report to a conclusion 
and focuses attention on the ultimate questions before the Com- 
mission, namely, {A) whe&er the disadvantages arising from 
the present distribution of industries or of the industrial popula- 
tion do in fact constitute such a serious handicap or even danger 
to national life and development as to demand definite action by 
the Government with a view to remed3dng them; (B) if Govern- 
mental action is required, what form should it take, and (C) by 
what machinery of administration should such action be put in 
operation. 


A.— THE CASE FOR REMEDIAL MEASURES. 

394. In the first place it is desirable to summarise shortly the 
conclusions arrived at in Part II as to the social, economic and 
strategical disadvantages that arise from tiie concentration of 
industries and of the industrial population. 

To take the strategical considerations first. The densely con- 
gested conurbations of Great Britain, especially in the South, 
on the East Coast and in the Midland, offer prima facie easy 
targets for aerial attacks, and there is no disguising the fact that 
such attacks, even if aimed primarily at what are usually con- 
sidered strategical objectives such as munition works, ports, and 
docks, are likely also to deal destruction to large numbers of 
the civilian population. London in particular presents an urgent 
strategical problem. 

*«* In this connection the drift from rural to urban areas must be borne 
in mind See pars, ipy-aoo above. 
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395 - With regard to the social disadvantages, the sanitary and 
health conditions of the large towns of a hundred years ago were 
^stressing. Even 50 years later the mortality rates of the 
large towns were deplorably high judged by present day 
standards. From the last quarter of the nineteenth cen- 
tury onwpds a remarkable improvement has taken place, 
and is still continuing in the state of the public health in 
large towns. At present, however, the standard of health in the 
large towns still tends to lag behind that o^the country. The 
factors which place the large towns at a ^sadvantage in relation 
to the country are not inevitable, and, given a well planned 
town, heal& conditions may well, if proper progress is continued, 
be approximately as favourable in the town (allowing for the 
better institutional and curative treatment wmch is available 
there) as in the coimtry. 

396. Associated with, and to some extent a cause of, the 
present disadvantages of the large towns in the matter of health 
are slums and overcrowding; the absence of adequate provision 
for open air recreation and games; a lack of proper and regular 
contact, especially in the case of the young, wim the resources 
and amenity of country life; smoke and dirt, fog and general 
absence of sur^ght; and noise. Not least grave of the social 
disadvantages is transport congestion, which in the case of the 
worker travelling long daily journeys to and from his work — 
whether in London, or, to a less degree, Birmingham, Glasgow, 
Manchester, or Liverpool — often involves serious loss of time and 
money and probably some impairment of health. No remedy 
appears to be in sight for the straphanging and similar difficul- 
ties of congested traffic in the Metropolitan area; and, if 
development is allowed to continue with no more regulation in 
the future than in the past, these difficulties seem likely on ffie 
present outlook to grow even more acute and burdensome on 
the time, money and health of the community. ““ 

397. On the other hand, the town, and especially the big 
town, can offer greatly enlarged opportunities for education in 
schools and colleges, for medical treatment in hospitals and 
similar institutions and for recreation and intercourse in theatres, 
cinemas, clubs, lectures, and social gatherings of many kinds: 
these opportunities obviously can be more easily and highly 
developed and specialised in the big centres. 

398. It is necessary for many purposes, as indicated in 
Chapter XIII to distinguish between various types of urban 
units. Both the advantages and the disadvantages above 
mentioned will present themselves in different guises and 
with differing degrees of intensity in urban units of various 
sizes, or constituted in various ways: for instance, the problem 

See Chapter VI. pais 184-192 
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of the worker's daily journey to and from his work presents 
obviously an entirely different complexion in Ipswich or York, 
with a population of about 85,000 and limited geographical 
spread, from that in Bristol or Sheffield, with approximately 
half a million and covering a larger area; and die problem 
naturally becomes much intensified in Birmingham and district, 
with a population nearing two millions covering some 200 square 
miles, or Greater London with, 8 J millions and an area of 693 
square miles.®'* 

Similarly, medical or educational facilities appropriate to 
Birmingham or Bristol might fail of adequate support in towns 
no larger than Ipswich or York. 

399. The economic disadvantages consist largely, if not 
mainly, of such obvious features as congestion of. traffic, involv- 
ing delay fn the transport of goods, and serious economic and 
financial fiandicap for the workers; smoke, pollution of the 
atmosphere, and noise, which are not only injurious to health 
but also involve economic loss; and high values of land and 
buildings. As regards the last named. Sir Charles Bressey in his 
Highway Development Survey (Greater London) 1937, states 
that the cost of comparatively insi^ificant street widenings 
sometimes w'orks out in the Metropolis at a rate exceeding £2 
millions a mile. Again, as shown in paragraph 146 above, the 
financial assistance from the Exchequer and from local rates 
may amount in the case of a flat in central London to more than 
three times tiiat in the case of a cottage. Congestion also spells 
great difficulties where iiidustry desires to expand. 

Evidence in regard to the need for action. 

400. The choice of location for industry in the past has 
been mainly at the discretion of the employer or entrepreneur: 
die State has not directiy intervened to control or direct it. 
Industry in Great Britain, as in other industrialised countries, 
both in Europe and the West, has prospered exceedingly during 
the period of unfettered control®” and arbitrary or unreasonable 
interference with the freedom of the individual industrialist 
to select his own location might seriously handicap development 
in this country, especially in a period of fierce foreign trade 
competition. It is true that some intervention or influence by 
the State on the choice of industrial location has not been 
unknown in recent years. The changes by the State in its tariff 
policy since 1931 are often accepted as having affected the 
siting of new industries to the advantage of certain areas and 

G. C. Allen. The Industrial Development of Birmingham and the 
Black Country, p. 5, and p. 458, Table III ; and London County Council 
evidence, p. 379. 

Board of Trade, p. 93, pars. 112-117. 
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to the detriment of others;®" town planning schemes, by restrict- 
ing the development of new industries in many cases to defined 
Meas, have doubtless also not been without effect. But such 
influence or control has been indirect and limited in character. 

So far Government has not attempted to control directly 
the mdustrialist’s choice of location and if remedies are to be 
applied to evils resulting from such absence of control both the 
evils and the remedies must be ^defined and the objectives of 
remedial action clearly stated. 

401. The evidence shows that tiiere is a large body of opinion 
amongst those who can speak from experience and with 
authority, in favour of some regulatory action being taken on 
national lines and in the national interest, and that not only 
among enthusiasts in town planning such as the Council for 
the Preservation of Rural England, the Garden Cities and 
Town Planning Association, and the Town Planning Institute 
but also among many local authorities. The evidence of the 
London County Council was clear that: — 

" The urban development of Greater London already 
exceeds the aggregate which would have been desirable on 
general principles of town planning and in the interests 
of the well-being of the population of London.”®" 

The Coimcil declined to express an opinion on the question 
whether the location of industry should be controlled by the 
State, which they stressed was a question for Parliament to 
decide, but they did not oppose such control, although they 
emphasized that if the pohcy of State control were accepted 
by the Government certain exemptions and adjustments would 
be necessary.®" The evidence of the Manchester City Council, 
while generally advocating that industry should have free 
choice of location, agreed that control might be necessary on 
account of “ overwhelming public considerations ” and these 
would include strategical dangers, loss of public capital due to ill- 
regulated transfer of industry, and inconvenient size of town 
growth.®'® Witnesses representing the Leeds City Council also 
expressed, but purely as a personal view, approval of the idea 
of a national autiiority preferably of an advisory character.®" 
The evidence of the Birmingham City Council, while opposed 
generally to any restriction on freedom for industry of choice of 
location, declared itself in favour of negative restriction in cer- 
tain cases and of " places being sterilised against industrial 
development for cultural and aesthetic reasons, health, and so 

2®® The Federation of British Indnstnes accepted this view — ^p. 499, 

4313 — ^but the Board of Trade expressed doubt ; p. 91, pars. 107--108, 

*®^ London County Council, p. 421, par. 

2®® Ibid, p 420, par, 125. 

2®® Manchester, p. 804, Q. 6739-44. 

2 ’® Leeds, p. 733* 6232-6234. 
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forth And in the case of tiie Liverpool City Council the 
principal witness, when asked if he would be opposed to the 
creation of a national body which would by advice and on 
principles of general planning show what would be best for 
the country as a whole, replied that he thought it was the only 
solution to the problem/^® County authorities such as the 
County Councils of Durham and Cumberland, in evidence sub- 
mitted to the Commission, also favoured control; the Cumber- 
land County Comqpil strongly urged the adoption of a National 
Industrial planning policy while the Durham County Council 
advocated a survey of the whole country with a view to com- 
prehensive “ zoning ” by single areas larger than existing 
administrative Counties or County Boroughs, and efiEective 
machinery to direct and supervise the location of industry in the 
zoned areas. From Scotland the Association of Counties of 
Cities and'-the Convention of Royal Burghs, and also the Scot- 
tish Economic Committee, advocated a national planning autho- 
rity for Scotland. The evidence of the Ministry of Labour was 
couched in terms not unfavourable to the idea of national action 
in the direction of regulation.*” 

402. So far as industry itself is concerned evidence was given 
by, amongst others, the Federation of British Industries; this 
evidence was prepared with the assistance of a number of con- 
stituent members to whom a questionnaire had been sent. With 
regard to existin|; concentrations of industry or industrial 
population, the view was expressed that these could not be 
broken up without the gravest of risks.*'* The Federation were 
opposed to compulsion on industrialiste in the matter of location, 
but at the same time they were prepared to accept a policy of 
“ discouragement ” of setdement in certain areas and “ encour- 
agement ” of settlement elsewhere. In the case of London a 
new industry or industrial establishment, unless it could make 
out a special claim, might be " urged ” to go elsewhere, and the 
Federation believed that that would be effective.*'® 

The Chairman of Messrs. Stewarts & Lloyds*'* in his evidence 
was emphatic that if industrial progress, on wWch &e prosperity 
of the nation depends, is to be maintained, the final decision 
as to the location of each industry and of each factory within 
the various industries must rest with the directorate responsible 
for the financial success of the unit in question. But in his 
opinion this was not in any way incompatible with a strong 
view that some further organisation is urgently required to give 

Birmingham, p. 722, Q. 6141. 

Liverpool, p 839, Q. 7082. 

2’* Ministry of Labour, p. 274, 276 ; Q, 2796-^803. Evidence, p. 274 et seq. 

Federation of British Industries, p. 507, Q. 4393. 

Ibid Q 4398. 

Macdiarmid.* Messrs. Stewarts and Lloyds were responsible for the 
development at Corby frequently mentioned in evidence. 
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advice both to industrialists and to the Government on the 
question of location; and an Industrial Development Commis- 
sion should be appointed forthwith on the lines of the Import 
Duties Advisory Committee. This proposed Development Com- 
mission should hot have powers to issue licences for the 
erection of new factories or the extension of old ones, but full 
information as to aU proposals for setting up or extending 
factories should be sent to it. No power of veto or compulsion 
should be g^ven to the DeveloiJment Commission, but if the 
Commission’s advice in any given case wer^ disregarded, then 
the Commission should report to^the Government who would 
decide _ whether it was a case for Governmental action. The 
Commission could in due course take over the industrial func- 
tions of the Commissioners for the Special Areas and give them 
national application. He did not favour giving the proposed 
Commission powers to finance new enterprises : he ^did, how- 
ever, favour an extension of the present arrangements for pro- 
vision of funds through the Nuffield Trust, the Special Areas 
Reconstruction Association, and the Treasury Fund. Finally, 
the Commission should report regularly and make recommenda- 
tions as to further action. 

403. The Trades Union Congress proposed that a national 
authority should be set up and given power to exercise both posi- 
tive and negative forms of control over the location of industry; 
that such an authority should be directed to exercise such control 
in the public interest, but that it was not advisable more speci- 
fically to direct their activities or narrowly to restrict their 
exercise. Safeguards against any misuse of the power to control 
location should be sought in the composition and constitution 
of the controlling authority. The Congress suggested, therefore, 
tihiat a Minister of Cabinet rank should be charged with powers 
of public control over industrial location; his duties would include 
&e collection of information and statistics, he should appoint 
advisory committees, and co-operate with other Government 
Departments and bodies likely to be of assistance and he should 
also be assisted by a National Advisory Committee consisting of 
a chairman and not less than three other members.*” 

404. On the other, hand evidence was given in the sense that 

there was no necessity for general control over location. For 
instance, the Association of Municipal Corporations submitted 
that, as a general rule, it would be undesirable to interfere arti- 
ficially with the development of any industry: there may, the 
Association said, be exceptions and possibly Greater London 
is one but a general planning system of the country would be 
neither practicable n or desirable.*” , 

Trades Union Congress, p. 912, par. 58. 

Association of Municipal Corporations, p. 821, par. 3. 
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Aspects of Government Control. 

405. Any measure of Government control of location of 
industry may be regarded from two possibly divergent points 
of view, viz. , (i) that of industry itself, (ii) that of the nation. 

(i) The Point of View of Industry. 

406. The general attitude of modem industry in relation to 
the activities of Government is apt to be uncertain and to vary 
according to circumstances. In times of depression industriaJiste 
are prone to welcome and indeed demand Government co-opera- 
tion; in times of prosperity to reject Government activities as 
interference. In this matter of location suggestions have been 
made lhat on occasions Government may be able to anticipate 
coming economic changes more readily, and with more far- 
seeing appreciation of results of such changes than industry 
itself : one instance suggested was that if a coal seam is petering 
out, the Mines Department might possibly, though this is not 
very likely, be in a position to realise ihat sooner than tire 
individual coalowner and warn him accordingly. The Federa- 
tion of British Industries itself favoured Ihe creation of a 
Government Department or Commission which would gather 
together and make accessible all information bearing on the 
various aspects of location and locational change. But it is 
very doubtful whether indust^ would be willing to accept in 
its own interest, as is sometimes proposed, anything in the 
nature of general Governmental prompting. When India was 
marching towards self-government it was, to say the least, not 
improbable that fiscal autonomy would mean a hostile duty 
imposed on Lancashire imported goods, but no controlling 
interests in Lancashire, before the war or immediately after, 
would have been likely to listen to such a wanting, even if 
Government had considered it expedient to issue it. Moreover, 
the quick cut and thrust of modem commerce, the rapid and 
constant changes involving prompt decisions, and the ready 
shouldering often of heavy financial risks, represent emphatic- 
ally a field of energetic individual iniative rather than of cautious 
Government control. Even if there were at any given moment 
an optimum location, either for industry as a whole or for given 
industries, that optimum is subject to considerations that are 
continually shifting; the picture is not static but kaleidoscopic, 
dissolving and re-forming with extreme and increasing rapidity. 
In this quickly moving panorama of economic change there is 
no reason to suppose that, so far as the profitability of indus- 
trial enterprise is concerned, the State, if it should take on itself 
unduly wide and autocratic powers of regulation and control 
of industrial location, will be likely in general to prove any 
wiser, or to make more faor-sighted and enlightened choice, from 
the point of view of industry, than the generality of those who- 
guide individual undertakings. 
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407. On the other hand, it may be fairly claimed that in 
certain directions a strong National Board or Commission so 
constituted as to carry general confidence, acting on behalf of 
and with the au&ority of the State, could command for industry 
advantages which no individual employer could obtain for 
himself. Take, by way of illustration, modem traf&c 
in congested areas which, unless regulated by the guiding 
hand of authonty exercised on behalf of the community 
as a whole, is apt to result in corBfusion and chaos in which all 
suffer and which no individual motor or lorry driver can dissolve 
for himself. Similarly, if industrialists persist in crowding into 
an area already overloaded with factories and workshops, there 
is a risk of all, newcorners as well as those already established, 
suffering such economic disadvantages as high charges and 
scarcity of labour. A National Authority could by wise 
advice and encouragement, possibly in extreme eases by 
more (kastic methods, prevent such congestion occurring, or 
assist in its removal. It is on considerations of a similar 
character that the accepted policy of redevelopment of congested 
areas, so far as economic issues are concerned, is largely based. 

408. It is to be borne in mind, however, that if the employer 
is to be asked to submit to an3dhing like control or direction in 
his choice of location, that carries with it two possible conse- 
quences. First, if the State induces or influences an employer to 
choose a particular location and for any reason, due to location 
or not, the venture turns out badly, there is a risk that claims 
for compensation may be put forward, a risk which would have 
to be foreseen and steps taken to provide against it. Secondly, if 
the State is to direct or influence, say, new motor works to choose 
South Wales, or light industries of some kind to settle in, say, 
Durham or Cumberland, such direction or influence will be 
useless unless an adequate labour force is available to carry on 
the new industry. Doubtless under such conditions the co- 
operation of labour would be forthcoming, though adequate 
provision of proper housing accommodation would be 
necessary.*’* 

(ii) The National Point of View. 

409. From the national point of view the problem presents 
a different aspect. Here it must be obvious from the outset 
tha t undoubtedly a principal national consideration is the 
successful conduct of industry : any control which fatally ham- 
pered or handicapped mdustiy would in any Western nation, and 
especially in one so highly industrialised and so dependent on 
manufacture as Great Britain, deal a blow of me gravest 
character to the national existence. Those who in their evidence 

Trades Union Congress, p 913, Q 7894 See S R. Dennison, “ Theory 
of Industrial Location," Manchester School Publications, Vol VIII, p 23, 
1937 - 
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before the Commission proposed remedial measures in the form 
of Government control accepted that as a consideration of primary 
importance. But while making all necessary allowances on that 
account, when conditions affectmg the health or well-being 
rather than the wealth of the State demand attention, when 
slums, defective sanitation, noise, air pollution and traffic con- 
gestion are found to constitute disadvantages, if not dangers, to 
ffie community, when the prpblem, in fact, becomes social in 
texture rather th^ economic, then modern civilisation may well 
require a regulating authority of some kind to step in and take 
reasonable measures for the. protection of the .general national 
interests. The claim to some right of regulation in such cases 
is strengthened by the large share which the State now takes 
in shouldering wim industry, both employers and employed, the 
burden of insurance. 

e 

410. Dangers to health may arise directly in the prosecution of 
certain industries, and specific remedies may have to be 
applied. There may have been economic arguments in favour 
of chain making as carried on at the end of last century at 
Cradley Heath, but when Mary Mac Arthur found that many 
of those engjaged in the industry were women, stripped to ffie 
waist, working long hours and earning a beggarly pittance, 
Parliament set up ffie Trade Boards as a protection to the worker 
in that and parallel cases. Similarly, dangerous or noxious 
trades are subject to definite legal regulation. In virtue of argu- 
ments of ffie same character. Parliament in ffie latter part of 
last century accepted the restrictions imposed by the Factory 
Acts. 

411. The difficulties indicated, however, have resulted not so 
much from ffie nature or operations of particular undertakings 
or trades as from ffie general course of industrial development. 
Industry has been ffie main compelling cause of ffie urbanisation 
of Great Britain, and, above all, of ffie great aggregations which 
in time past brought in their train ffie slums and ffie polluted 
atmosphere ^d other disadvantages set out in Part II. An 
enlightened national conscience may well be heard to insist that 
while successful prosecution of industrial activities is vital to ffie 
life of ffie nation, due attention must be paid to social needs, 
and consideration given to the question how, wiffi ffie co- 
operation of industry and those engaged in its management, 
grave social evils where shown to exist can be mitigated or 
removed. 

412. Similar reasoning applies wiffi increased force where 
much of ffie danger of destruction of properly, and of 
death to the population, from air attack is ffie direct result of 
urbanisation and ffie great aggregations of population. Such 
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danger may menace the life of the nation, and no one, industry 
least of all, would deny the right of the nation to take proper 
steps for its own protection in such a case. 

’ CONCLUSION ON A, 

413. It is not possible from the evidence submitted to us to 
avoid the conclusion that the disadvantages in many, if not in 
most of the great industrial concentrations, alike on the 
strategical, the social, and the economic side, d8 constitute serious 
handicaps and even in some respeqjs dangers to the nation’s life 
and development, and we are of opinion that definite action 
should be taken by the Government towards remedying them 

B.— THE OBJECT AND NATURE ’OF REMEDIAL 
ACTION. 

414. Remedial measures require consideration m relation to 
the various types of disadvantage — social, economic, and 
strategical — ^that have been under examination. Turning first 
to the strategical disadvantages, the remedies sought may relate 
to («) industrial undertakings, factories, workshops, etc., 
(6) the industrial population. 

As to {a), industrial undertakings, etc., the Government have 
already adopted with regard to certain offices or undertakings 
under their control a policy of dispersal or decentralisation 
particularly from the Metropolitan area. Such dispersal or 
decentralisation is taking various forms, whelfier by means of 
removal of Government arsenals and factories to the North 
and West of Great Britam, or by transfer of Government offices 
with their staffs to distances well outside the London area. 
There has also been direction or encouragement of state-aided 
munition works or developments, to take similar action. 

So far as (&), the industrial population, is concerned, the 
problem of the immediate and presumably temporary disposi- 
tion of large portions of the industrial population on the out- 
break of war is not closely related to the issues before the present 
Commission: on the other hand, the policy contemplated under 
head {a), namely, the dispersal or decentralisation of industrial 
establishments, whether under State or private control, is closely 
linked up with and indeed forms part of the long-term inquiry 
entrusted to the Commission. 

Clearly, if in the coming years the tight knots of the Metro- 
politan and other large concentrations can be loosened, and the 
density of population in and around their areas diminished, the 
risk of destruction to the civilian population in war time will be 
substantially reduced. 
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415- The Civil Defence Act, 1939, contains an elaborate 
series of provisions for the protection of the civil population 
and of industry in time of war. Moreover, the responsibility 
now placed on employers, under Part III of the Act, to make 
reports to the proper authorities and to execute works for the 
purpose of providing shelter for their staffs, and under Part V, 
to take other measures for the protection of their workpeople 
so far as lighting and camouflage are concerned, can hardly 
fail to influence employers m meir choice of location: such 
responsibilities, Vhich must, even allowing for substantial 
Government assistance, invplve considerable financial outlay 
on the part of employers and industrial undertakings, may be 
less costly in smaller towns or even in the neighbourhood of 
large centres such as Birmingham, Bristol, or Cardiff, than 
in the larger Metropolitan area. There is evidence already 
that employers are realising in their choice of location the 
strategical dangers involved in dense conurbations, especially in 
the case of London and the Home Counties; and in ffie latter 
case a definite movement by employers in the direction of 
decentralisation or dispersal, to areas surrovmding the 
Metropolis, further afield to smaller towns, or to areas surround- 
ing the bigger cities in the North and West, seems not unlikely. 

416. With regard to the social and economic disadvantages 
it is not necessary to repeat what has been emphasised in earher 
paragraphs in this Part of the Report, nor to reiterate the 
desirability of decentralisation or dispersal in appropriate 
cases. The salient fact that emerges with regard to the social, 
economic and strategical disadvantages alike is that the 
remedial policy required should proceed in each case on much 
the same lines, viz., to quote the words of the Report of the 
American National Resources Committee when considering 
similar issues: — 

“ To loosen up the central areas of congestion and to 
create a more decentralised Metropolitan pattern.”®'" 

The applications of this policy may, however, differ; strategical 
needs might be reasonably met by decentralisation within narrow 
limits, limi ts too narrow, however, to meet the social and 
economic disadvantages. To summarise, the policy on which 
remedial measures should in our opinion be based is succinctly 
described by the three words, redevelopment, decentralisation 
and dispersal. 

417. It is now necessary to consider somewhat more closely 
how such a policy can be worked out; in other words, how 
iax, without any serious handicap or danger to industry, it is 
possible to apply remedial measures in the national interest for 
tiie disadvantages suffered by the larger urban units, and how 

sao “ Our Cities,” June, 1937, p 84. 
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far it is possible also to imtigate or eliminate those disadvantages, 
especially on the serial side, while preserving, so far as feasible, 
the advantages which these large urban units have been shown 
to possess. 

It is o^y the broad lines of policy that are here in question : 
the application of policy m detail to individual cases will fall' 
naturally under the jurisdiction of the Ministers concerned, or 
of the National Industrial Board \^hose establishment we propose 
at a later stage. 


Methods of Decentralisation or Dispersal. 

418. Assuming that in the case of congested conurbations 
decentralisation or disperal is the right policy, and that farther 
growth of industry in them is to be " discouraged to use the 
phrase employed by the Federation of British Industries — ^it may 
be questioned whe&er the “ encouragement ” of setdement in 
garden cities, satellite towns or trading estates in the vicinity of 
such conurbations will be adequate to meet the needs. 

419. Moreover, Government may in the coming years, as 
is the case to-day, be forced to take active steps in an attempt to 
influence the location of new industrial establishments with a 
\dew to helping local or regional needs. On these lines, mrmi- 
tion factories and foreigners desiring to start undertakings in this 
country, have within recent years been directed or encouraged 
vrith considerable success by Government Departments to choose 
sites in the neighbourhood of specially distressed areas,*” and 
financial inducements and assistance of various kinds under 
the Special Areas legislation, as well as the fund of two million 
pounds generously established by Lord Nuffield, have been 
freely and skilfully made use of by the Commissioners and the 
responsible authorities for the same purpose. Should the need 
arise in future. State action on similar or more widely developed 
lines may have to be pursued. 

420. Further, if a regional system of a character described in 
Chapter XV were adopted many undertakings would doubt- 
less find in the regional centres or capitals in the West 
and North, with ttieir big markets, good labour supply, . 
transport facilities, etc., and with the help that such regional 
centres could afford as important outposts of Government ad- 
ministration and finance, considerable counter-attractions to 
London and the Home Counties — counter-attractions doubtless 
enhanced by the strategical advantages those centres at present 
enjoy as compared with the London area. The enlargement of 
smaUer towns, or even the creation of new urban units, should 

See Mimstry of Labour, p. 266, par. 99, and p. 269, par. 109 Also 
Chapter XU and Annual Report, Mm. labour, 1938, p. 25. 



igS 

also receive attention. But in this, as m the other cases above 
mentioned, adequate measures should be taJcen by the proposed 
National Industnal Board, if entrusted with this work, with a 
view to securing : — (i) that all aspects of national resources are 
duly borne in mind — ^for instance, that so far as possible where 
land is absorbed for industry or urban extensions, this should 
not be at the expense of areas of the highest fertility or unique 
natural beauty: (2) that such industrial developments should 
only be encourag^ where the conditions of successful industrial 
growth in the crucial matters of market, labour, transport and 
power are properly safeguarded; (3) that when seeking to 
remedy congestion in certain areas, the creation, directly or 
indirectly, of similar congestion elsewhere is avoided. 

Specialisation and diversification of industry. 

r 

421. Care must also be taken that in a highly developed and 
closely industrialised country like Great Britain the policy pro- 
posed does not conflict with well established principles and 
methods of industrial progress. 

The well-known tendency of modem industry to special- 
isation and the advantages which accrue therefrom have been 
considered in earlier portions of the Report: and it is not 
necessary to emphasise afresh or at length here the advantages 
which specialisation affords. Moreover, not only does industry 
itself derive benefit from specialisation, but it may be said that 
the regions in which specialisation has been developed also reap 
certain advantages. The economies of large-scale production 
make inter-regional division of labour profitable; in other 
words, the advantages of specialisation tend to promote inter- 
regional trade; and this is of importance in connection with the 
question of Regionalism discussed in Chapter XV. 

422. Specialisation, as already indicated, has led to the firm 
establishment of certain industries with their attendant “ sub- 
sidiaries ” and " cognates ” -in well-defined areas of Great 
Britain, e.g., textiles in South-east Lancashire, metal trades in 
the Midlands, engineering of various types on Clydeside. Such 
specialisation has proved highly profitable in the past to the 
industries and areas concerned and may well achieve similar 
success in the future, even in such a case as South-east Lan- 
cashire, though not necessarily along the old lines. 

It is of significance that in connection with an important Lan- 
cashire electric light and power imdertaking,^'* it was recently 
stated on behalf of the undertaking that the general industrial 

\Tinual meeting of the Lancashire Electnc Light and Power Co„ 
** The Times/' Z4th February, 1939 In any case, considerable differences 
exist between industries as to the extent to which they lend themselves to 
electrical development 
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development of the area had provided the company with con- 
sumers which made the prosperity of the company no more 
dependent on the textile industry than upon any of the other 
industries of the area; and while in the year under review the 
company had sufiered a reduction in output of i6| per cent, for 
textile purposes, the substantial increases from other consumers 
overtook this reduction and provided an over-all increase of 
14 per cent. 

423. There are in fact different types of specialisation. Take 
an area A, which, for example, possesses coal seams, a river 
with banks and tidal facilities suitable for launching ships, and 
also deposits of sand and materials needed in the production of 
glass and chemicals. These natural advantages will enable 
area A to secure a substantial amount of economic development, 
but the resulting localised industries will depend largely upon the 
presence of the specific resources mentioned, whiclf are of a 
kind that may easily become exhausted or be rendered obsolete 
by changes in technology. 

Secondly, assume that an area B has specialised, say, in tex- 
tiles, but was suitable for other industries than textiles and 
in fact established such other industries. Then even if 
a drop in the world’s demand for textiles arises, area B wnll 
be much less vulnerable to depression than area A. In other 
words, it may be possible in future to distinguish between those 
areas in which localised industries can survive so long as certain 
natural resources or technological processes retain their 
economic importance, and other areas which, while specialised 
in the sense that at present they depend on one or two localised 
industries, are nevertheless potential sites for a large range of 
industrial processes. It is clear that while specialisation has 
proved in the past to possess many advantages from the point 
of view of productivity, it may in such cases as A above be 
fraught with serious risks. 

424. It must be borne in mind that, from the point of view 
of the labour employed and of liability to severe unemployment 
in periods of prolonged crisis or depression, specialisation may 
present grave difficulties. At such a time the presence of other 
industries in the area, especially if those are of an expanding 
character, may offer valuable opportunities for employment. 
The labour conditions in such other industries should prefer- 
ably be of such a character that workers in the main industries, 
when temporarily unemployed, can easily adapt them- 
selves to a change-over: and there should, if possible, be 
reasonable hope of continued expansion in the other industries 
when a crisis attacks the specialised units.®*® 

See R C Tress Unemployment and Diversification/' Manchester 
School publications, Vol No. 2, p. 143. 
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The advantages in certain circumstances of this feature of 
diversification of emplojunent in a given area have been placed 
in evidence before the Commission by Government Depart- 
ments such as the Ministry of Labour and the. Board of Trade, 
and by local authorities such as the Association of County 
Councils in Scotland/®^ The Ministry of Labour stated without 
hesitation that as a matter of policy diversification was to be 
preferred to concentration, at. any rate so far as problems of 
unemployment were concerned.®®® The Board of Trade agreed 
that the development of a particular atmosphere means a 
specialisation which rules out a balanced industry, and that from 
the point of view of distribution of population and the preven- 
tion of further depressed areas, the question of balanced industry 
is important.®®® 

425. Specialisation, balance of industry, diversification — 
these terifis indicate policies which in their broad national 
aspects extend far beyond the bounds of our inquiry: 
but in so far as the present Commission are concerned, and 
especially in relation to the problem of London, these policies 
will require contmuous and careful attention in the comiug 
years on the part of the proposed National Industrial Board. 

The suggestions made in the preceding para^aphs are not 
propounded as panaceas of universal appHcation; immense 
vanety of conditions, problems and possibilities prevails 
throughout Great Britain; no two areas or regions are alike or 
present the same problems. It will be for the proposed Board 
to consider how far and in what circumstances the policies 
indicated can and should be applied. 

The activities of the Commissioners for the Special Areas 
bnve been described briefly in Chapter XII of this Report. 
The work of the Commissioners has so far been to a large 
extent experimental, but substantial success has been achieved 
and the Board will no doubt derive material assistance from 
the experience gained by the Commissioners. 

The Urgency of the Problem of London and the Home 

Counties. 

426. The disadvantages under all three heads — social, eco- 
nomic and strategical — and the problems which arise in conse- 
quence, present themselves with special insistence in the case of 
London and the Home Counties. It is not only that the mere 
size, spread and growth of this great conurbation tend to accen- 
tuate the various disadvantages present in greater or less degree 

Ministry of Labour, p 248. Q. 2558-9 ; Q- 2598 ; Q. 2647 etseq. ; Board 
of Trade, p. 84, Q. 959 et seq. , Scottish County Councils, p, 216, Q. 2323. 

Ministry of Labour, p. 248, Q. 2559 

*»• Board of Trade, p 84, Q. 939 and Q 962. 
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in other conurbations, but also the trend of migration to London 
and the Home Counties is on so large a scale and of so serious a 
character that it can hardly fail to increase in the future the dis- 
advantages already shown to exist. For instance, the persistent 
pull of the Metropolis and the growth in the density of its popula- 
tion and of that of some of the centres on the periphery beyond, 
are enlarging the Metropolitan target and rendering it more and 
more vulnerable to aerial atta^. In &e view of many who 
have given evidence before the Commission — ^a view with which 
we find ourselves in complete accord — ^the cirAimstances are such 
as to demand that steps be taken, without delay with the object 
of checking its further growth. 

CONCLUSION ON B. 

427. The problems of location of industry are national m 
character — ^they touch and indeed tend to overlap those of agri- 
culture, land, water, transport, roads, amenities and many of the 
major activities of the national life. The solution of the problems 
of location, therefore, must be sought along the lines of national 
inquiry and national guidance. So far as any inquiry or 
guidance by Government is available at present, it is dejpart- 
mental and not national in character. It is tme that the Ministry 
of Health has important functions to discharge with regard to the 
housing of the industrial population, and also as to schemes 
which may involve the allocation of particular areas for indus- 
trial growth. But of the four major criteria of successful loca- 
tion frequently indicated above, markets fall under the Board 
of Trade, labour and transport under their respective Ministries, 
and power mainly under the Grid authorities or the Mines 
Department; while to the Ministry of Agriculture falls the pro- 
tection of agricultural land and of its cultivation. 

428. The Commission unanimously accepted the following 
nine conclusions: — 

(1) In view of the nature and urgency of the problems 
before the Commission, national action is necessary. 

(2) For this purpose, a Central Authority, national in 
scope and character, is required. 

(3) The activities of this Authority should be distinct 
from and should extend beyond those within the powers 
of any existing Government Department. 

(4) The objectives of national action should be: — 

(a) Continued and further redevelopment of con- 
gested urban areas, where necessary. 

(b) Decentralisation or dispersal, both of industries 
and industrial population, from such areas. 



202 


(c) Encouragement of a reasonable balance of indus- 
trial development, so far as possible, throughout the 
various divisions or regions of Great Britain, coupled 
with appropriate diversification of industry in each 
division or region throughout the country. 

(5) The continued drift of the industrial population to 
London and the Home Counties constitutes a social, 
economic and strategical problem which demands immediate 
attention. ^ 

<6) The Central Authority, whether advisory or execu- 
tive, should, in pursuance of objectives 4 (b) and (c), 
examine forthwith and formulate the policy or plan to be 
adopted in relation to decentralisation or dispersal from 
congested urban areas in connection with the following 
issues ! — 

ti) In relation to what congested urban areas is such 
decentralisation or dispersal desirable. 

(ii> In cases where such decentralisation or dispersal 
is found desirable, how far should the following be 
encouraged or developed: — 

(a) Garden cities or garden suburbs. 

(b) Satellite towns. 

(c) Trading estates. 

(d) Further development of existing small towns 
or regional centres (provided adequate planning 
schemes are applicable thereto). 

(e) Other appropriate methods. 

In ail cases adequate provision must be made: — 

(a) For the requirements of industry (i.e. in 
respect of labour supply, markets, transport and 
power), and for the social and amenity needs of 
the communities. 

(b) That the risk of unnecessary competition is 
avoided. 

(c) That strategical considerations are given 
due weight. 

(iii) The time factor is important in developments 
under (ii). Without excluding activities of private 
enterprise, such as authorised associations under the 
Town and Country Planning Act, 1932, municipalities 
(which have special facilities in respect of housing, 
roads and other social services) should be encouraged 
to undertake such development, and : — 

(a) Where considered necessary they should 
be given opportunity for dealing with the problem, 
so far as found desirable, on a regional rather than 

All A miinif!inAl Kask. 
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(b) In cases approved and to the extent 
approved by the Central Authority, financial assist* 
ance should be available for the municipalities from 
Government funds, especially in the early years. 

(7) The Central Authority should have the right to inspect 
all existing and future Planning Schemes under current 
Town and Country Planning legislation, whether regional or 
local, and to consider, wherg necessary, in co-operation with 
the Government Departments concernec^the modification or 
correlation of existing or future plans in the national 
interest.* 


(8) The general problem of unemployment lies outside 
the Commission’s Terms of Reference | and the problem of 
the Special and Depressed areas is only covered by those 
Terms in so far as those areas represent disadvantages 
arising from the concentration of industries or the industrial 
population in large towns or particular areas. 

The Special Areas legislation and the work of the Com- 
missioners appointed thereunder will afford _ increasingly 
valuable experience. The Central Authority, whethei 
advisory or executive should in the light of this experience 
study the location of industry throughout the country with 
a view to t — 

(i) Anticipating cases where depression may ivob- 
ably occur in the future (e.g. the armament industries 
when normal peace conditions are again definitely 
secured), and encouraging before a depression crisis 
arises the development in such cases, so far as possible, 
of other industries, or public undertakings. 

(ii) Pursuing the plan laid down in 4 (c) above. 


(9) The Powers of the Authority should also include:— 
<a) Collection and co-ordination of information 
relating to location of industry, now in the possession 
of the various Government Departments. 

(b) Research ; and collection of information as to the 
various natural resources — land, agriculture, amenitiw, 
etc. — ^that may be affected by industrial location. 

(c) Advice to Government, local authorities and 
industrialists as to problems of location. 


(d) Publicity and Annual Reports. 


* The Commission were also unanimous m 
that the Government should appoint a body of J® 

examine the questions of compensation, betterment and develop- 
ment generally. — See Chapter IX, paragraph 250. 
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C.— THE MACHINERY OF GOVERNMENTAL ACTION. 

429. The evidence before us disclosed a considerable con- 
census of opinion in favour of the creation of a new body or 
authority with powers extending beyond the bounds of any one 
existing Government Department; but there were differences of 
opinion as to what the nature of the new body or authority 
should be, and still more, as to what powers it should possess. A 
Commission or Board found favour with some witnesses; o&ers 
advocated the creation of a separate Department of Government 

presided over by a Cabinet Minister. 

«> 

430. As to the powers to be assigned to the new authority, 
the evidence disclosed various lines of cleavage: — 

(«) Many witnesses thought that these powers should be 
only of an advisory or supervisory character. Others were 
of opinion that the authority should have power to offer 
inducements of one kind or another with a view to influenc- 
ing location; or tiiat it should after a period in which no 
more than advisory powers were exercised, be given further 
and executive powers in the hght of experience. 

(6) Others, while supporting generally the principle of 
advisory powers, were so much impressed by the urgency 
of the problem of London and the Home Counties &at 
they pressed for powers being given forthwifli to the autho- 
rity to deal with that area, with a view to preventing its 
further growth. 

(c) And finally, others proposed a definite Ministry of 
Industry with full executive and administrative powers 
from the outset. 

431. In the Commission itself, while there was unanimity as 
to the necessity for a new National Authority to deal witii indus- 
trial location on national lines and in the national interest, 
differences of opinion arose, in particular with regard to the 
powers to be assigned to such Authority, and, in spite of pro- 
longed and anxious deliberation, it was not found possible to 
reconcile the conflicting views. 

432. Finally, the majority of the Commission who sign this 
Report agreed to recommend that a new National Authority 
should be established with Constitution and Functions as set 
out below: — 

CONSTITUTION. 

(1) A National Authority to be established by Statute for 
the purpose of making research into, advising upon, and 
regulating the location of industry. 

(2) The Authority to take the form of a Board com- 
prising a Chairman and three other Members chosen 
by reason of their eminence in public life, regard being had 
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to their experience in industry and business from the side of 
both employers and employed. The Board to be called 
the “ National Industrial Board.” 

(3) The Chairman and Members of the Board to be 
appointed by the President of the Board of Trade after 
consultation with the Ministers of Health, Labour, and 
Transport, and the Secretary of State for Scotland. 

(4) The Chairman and Members of the Board to hold and 
vacate office in accordance with the instruments of their 
appointment. 

(5) The Chairmanship to be a whole-time salaried post. 

(6) The Board to have power to appoint staff, as may 
be approved by the Treasury. 

(7) The Board to have the right to require Government 
Departments to nominate representatives to attend its meet- 
ings as assessors. 

(8) For the purpose of securing the advice and assistance 
of persons having local knowledge and experience in matters 
affecting the functions of the Board, the Board to have 
power to establish divisional or regional bodies to study 
problems of industrial location throughout the country. 

FUNCTIONS. 

(1) The advisory and non-executive functions of the 
Board to include : — 

(a) Collection and co-ordination of information 
relating to location of industry in the possession of 
the various Government Departments. 

(b) Research; and collection of information as to the 
various natural resources — land, agriculture, amenities, 
etc. — ^that may be affected by industrial location. 

(c> Advice to Government, local authorities and 
industrialists as to problems of industrial location. 

(d) Publicity and Annual Reports. 

It is contemplated that the Statute will stipulate that the 
Board’s Annual Reports shall be presented to Parliament. 

(2) The Board to be charged with the duty of preparing 
and submitting to the President of the Board of Trade a 
Special Report (which would be presented to Parliainent) 
as to what further powers it requires, In addition to those 
described in the- following paragraphs, for the purpose of 
giving effect to the objectives of national action as indicated 
in paragraph 428 above, vlr.: — 

(a) Continued and further redevelopment of con- 
gested urban areas, where necessary. 
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(b) Decentralisation or dispersal, both of industries 

and industrial population, from such areas. In this 
connection consideration to be directed to the methods 
by which such decentralisation or dispersal should be 
encouraged and secured, in the form 'of garden cities or 
garden suburbs, satellite towns, trading estates, or by 
the development of existing small towns or regional 
centres. « 

(c) Epcouragement of a reasonable balance of indus- 
trial development, so far as possible, throughout the 
various divisions on regions of Great Britain, coupled 
with appropriate diversification of industry in each divi- 
sion or region throughout the country. 

(3) As the drift of the industrial population to London 
and ^the Home Counties (Beds., Bucks., Essex, Herts., 
Kent, Middx., and Surrey) constitutes a social, economic 
and strategical problem which demands immediate action, 
the Board to be vested from the outset with powers to regu- 
late the establishment within that area of additional indus- 
trial undertakings. The Board to have power to refuse 
consent to the establishment of such additional undertakings 
except in cases where the intending undertaker establishes 
to the Board’s satisfaction that the proposed undertaking 
could not be conducted on an economic basis elsewhere than 
in the area in question. 

For the purposes of this regulatory power the expression 
” industrial undertaking ” to mean an undertaking which 
will occupy and use an “ industrial hereditament ” within 
the meaning assigned to this expression in Section 3 of the 
Rating and Valuation (Apportionment) Act, 1928. Broadly 
speaking, under this interpretation an industrial undertaking 
would be defined as including a factory or workshop or a 
mine or mineral railway, but not as including a factory or 
workshop carried on in a hereditament primarily used for 
the purpose of — 

(a) A dwelling-house I 

(b) A retail shop; 

(c) Distributive wholesale business; 

(d) Storage; 

(e) A public supply undertaking. 

In the exercise of this regulatory power, the Board should 
give full consideration to the question of the appropriate 
measures to be taken in the case of small undertakings and 
the extension of existing undertakings. 

(4) The Board to have power to attach conditions in 
cases where consent is given, and provision to be made for 
the imposition of suitable penalties in the event of an indus- 
trial undertaking being established in the area without the 
consent of or contrary to the decision of the Board. 
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(5) The Board to have power to make Regulations as to 
the form in which appiication for consent should be made 
by intending undertakers, and as to the nature of the 
information to be suppiied to the Board. 

(6) The Board to have power to hold public inquiries 
into appiications for consent. 

(7) Provision to be made ffr the extension to other areas, 
by Orders in Council, of the negative powers applicable in 
the first instance to London and the Hodie Counties. 

433. In conclusion we wish to &press our keen appreciation 
of &e assistance given to us by our Secretary, Mr. J. Leader, 
and our Assistant Secretary, Mr. N. C. Rowland, in organising 
the work ot the Commission and in anal3rsing and co-ordinating 
the large body of evidence which was placed before^ us. Our 
grateful thanks are due to them for their untiring zedl and for 
the valuable help we received from them in the preparation of 
our Report. 

Ail which we humbly submit for Your Majesty’s gracious 
consideration. 

Montague Barlow {Chairman). 

Arthur Robinson. 

Francis Joseph. 

*W. E. Whyte. 

F. D’Arcy Cooper. 

M. N. Hill. 

*J. Harry Jones. 

Parker Morris. 

Sydney A. Smith. 

*Geo. W. Thomson. 

J. Leader {Secretary). 

N. C. Rowland (Assisfawi Secretary). 


December, 1939. 


* With reservations (see pages 208-217} 
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NOTE OF RESERVATIONS BY PROFESSOR J. H. JONES, 
MR. GEORGE W. THOMSON AND SIR WILLIAM 
E. WHYTE. 


Introduction. 

There are several matters upon which we find it necessary 
to make reservations to the Jiiajority Report. 

We agree with the general analysis in the Report, for which 
we share responsibility. Wliere we differ is in regard to the 
extent of the executive powers proposed for the new National 
Industrial Board, which is the result of placing a different 
emphasis on certain parts of the evidence. It follows that we 
do not share responsibility for the summary and argument upon 
which the recommendations of the Majority are based. We 
■submit our argument below. 

We have looked upon the several problems before the Com- 
mission as problems the solution of which would mean the 
economic and social rehabilitation of the country as a whole. 

The general back^ound of the inquiry was undoubtedly 
public concern regarding the lop-sided development of industrial 
activity in certain parts of the country, the social and economic 
evils of which became apparent in the disasters of the depressed 
areas. The heavy chronic unemployment from which they 
suffered was apparently almost incurable by the economic 
processes which had operated in tire past. Their partial revival 
under the stimulus of the huge rearmament programme may 
conceivably result in even greater disaster in the future when 
that programme is finished. 

Consequently we have looked upon the excessive concentra- 
tion of population in London and other large conurbations as 
more a symptom of the main disease than as an evil in itself, 
aJthou^ socially and strategically we, believe, with the other 
Comimssioners, that it definitely is an evil, and one which should 
be remedied at the earliest possible moment. We are therefore 
driven to the conclusion that positive action by way of regu- 
lating new industrial development throughout the country is 
an even more essential and a more effective way of treating 
the problem than simple restriction on the industrial gro'wth 
of a particular area. 

A begiiming must be made in regarding the country as a 
social and economic unit as weU as a political unit. We believe 
feat if it be possible (and we consider that it is possible), by 
positive action through inducement, advice and direction, to 
achieve a better balanced industrial development in the areas 
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where excessive specialisation has brought disaster, unemploy- 
ment will be reduced in these areas without increasing it else- 
where, whilst taking away the urge to locate new industries 
or to extend old ones in the admittedly congested area around 
London, 

The economic waste of enforced idleness in men, machinery 
and sites, with the social consequences involved, needs no stres- 
sing. We therefore consider it should be the duty of the 
proposed new Board to give continuous stud^ to the problem 
of achieving a well balanced indpstnal society, so that the 
creation or perpetuation of areas of great distress in Ae future 
may be obviated. Problems associated with the incidence of 
economic and industrial decline and unemployment should 
be under constant survey, for the purpose of devising action to 
counteract undesirable trends. The new Board should be 
charged with the duty of conducting a continuous survey of 
social conditions, economic possibilities, and available labour 
and acting upon the results of such investigation. 

Argument. 

The Report recommends that a national authority be set up, 
such authority to be called the National Industrial Board. 
Clause 8 of the section describii^ the constitution of the National 
Authority reads as follows: “ For the purposes of securing the 
advice and assistance of persons having local knowledge and 
experience in matters affecting the functions of the Board, 
the Board to have power to establish divisional or regional 
bodies to study- problems of industrial location throughout 
the country ”. Clause 2 of the section describing the functions 
of the Board starts as follows: " The Board to be charged 
with the duty of preparing and submitting to the President of the 
Board of Trade a Special Report (which would be presented to 
Parliament) as to what further powers it requires, in addition 
to those described in the following para^aphs, for the purpose 
of giving effect to the objectives of national action as recom- 
mended by the Commission . . . .” 

It will be observed that, irrespective of the intention of tiie 
latter clause, it may be construed that the Board should be left 
to determine whether it requires further powers and, if so, 
what those powers should be. For reasons given below we 
believe that a scheme in the restricted terms of the two specified 
clauses will fail to achieve those ” objectives of national 
action ” tha t have been unanimously approved by the Comn^ 
sion; and we submit alternative recommendations which 
we believe to be essential to the success of the scheme as a 
whole. 



210 


The problem placed before the Commission by the Terms 
of Reference was twofold; it was partly the problem of con- 
gestion and partly the problem created by recent trends in 
the geographical distribution of the industri^ population. The 
first is not a new problem: it was recognised as a serious social 
problem in the nineteenth century, when local transport was 
far less adequate than it has since become. The Report des- 
cribes the eftorts made in recent years to solve it and indicates 
some of the caqges of the failure of those efforts to prevent 
fur&er concentration. 

The degree of congestion to be found in an urban area is 
determined not only by its population but also by its indus- 
trial and social texture. The Report stresses tiie evils of over- 
concentration of industry and population, and contains a re- 
commen^tion to the effect that, for the London and Home 
Counties' area, the proposed National Industrial Board should 
be granted “ negative " powers, that is to say, powers to 
restrict the erection of industrial establishments within that 
area. 

We not merely admit but would stress the urgency, on 
strategic grounds, of the need for such action in respect of 
London and the surrounding area. And we recognise and 
emphasise the value of tire proposed action as an instrument 
for regulating that future growth or redistribution which would 
be permitted or fostered within that area under the proposed 
scheme. But we believe that, for social reasons, if not also 
for strategic reasons, the need for similar control is urgent 
in other parts of the country. The evidence placed before 
the Commission has led us to the conclusion that the Board 
should unequivocally be given general executive power, that 
is to say, power to regulate industrial growth throughout the 
country; and that it should not be left to the Board itself to 
determine the answer to this general question of poMcy. In 
no other way is it possible, in our opinion, to achieve those 
objectives which the Commission have unanimously approved 
and emphasised. We regard our recommendations as a 
corollary of approval of such objectives. 

We recognise that before the Board could effectively exer- 
cise such authority as we recommend, it would require to frame 
precise powers and regulations and build up criteria by which 
its decisions and actions in specific cases would be guided. 
If the Commission had been able to indicate the precise powers 
that were necessary or desirable we should have included them 
in our present recommendation; but as we are not m a posi- 
tion to do so we recommend that the Board be instructed to 
prepare a report, with the least possible delay, indicating the 
precise powers required to bring into c^ration the policy that 
we outhne in this note. We would again venture to stress the 
point that in our view the Board should not be given the 
•option of acting merely as an Advisory Body for that part 
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of Great Britdn lying outside of London and the Home 
Counties. It should be an executive body for the whole coun- 
ty, with similar powers for dealing with all parts. Its deci- 
swn m mdividual cases would be determined by relevant con- 
siderations, which’ might not — and would not — ^be the same 
in, say, London and Chester; but its general powers would 
be national m conception and extent. We regard the scheme 
for the London and Home Counties area, recommended in the 
Report, as no more than an immediate application, in one area, 
of a wider or national scheme to be brougl?)t into operation 
at the earliest possible moment. Experience in improvising 
a scheme for that area should serve as a guide in preparing 
a scheme to be applied to the whole country. 

In reaching the recommendations that we here submit as 
alternatives to the two specified clauses we were partly guided 
by the considerations that we have already indicated. But 
^ere are other consideratioiis to which we attach evefi greater 
importance. We do not believe that the right way to prevent 
or check the further growth of the London and Home Counties 
area is merely by the exercise of “ negative ” powers. We 
believe that me more important function of the Government, 
with the aid of the instrument recommended below, is to create 
more favourable conditions of life and work in other parts of 
the country and thereby weaken the inducement to seek work 
in or near London. Part I of the Report on “ Causes ”, 
combined with the statistical anal37sis contained in Appendix II, 
shows that it is impossible to regard the recent growth of London 
and the neighbourhood as an isolated phenomenon. It is in- 
separable from the absolute or relative decline of industries 
and emplo3mient in other parts of the country and should be 
dealt with as one part of a national problem. 

In the first place the foundation of the econonw of other 
areas, such as the West of Scotland, Lancashire, and Glamorgan, 
consisted before the last war, and still consists, of indushie.s 
that suffered, after 1919, not only from industrial fluctuations 
commonly known as cyclical fluctuations, but also from a per- 
sistent decline or downward trend in output. In the second 
place, in most of such industries, particularly in coal mining, 
large-scale mechanisation, combined with concentration of out- 
put in the most ” economic ” undertakings — ^both being acce- 
lerated by the depression— has reduced employment to an ex- 
tent far greater than the reduction in ou^ut. In the third 
place, the depression in the main industries spread to many 
subsidiary industries, which depended upon the former for their 
chief markets.^ In the fourth place, the prevalence of unem- 
ployment on a large scale in the Depressed Areas, by reducing 
the purchasing power of the unemployed workers from the 
amount previously represented by wages to that represented 

it Some subsidiary industnes (such as the industry supplying mechanical 
coal cutters and underground conveyors) benefit by the process of mechanisa- 
tion, which has been itself accelerated by the depression 
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by unemployment insurance payments or unemplo5nnent assist- 
ance payments, caused the depression to spread to neighbour- 
ing industries engaged in the production of comforts and 
luxuries for the people living in the area. Depression breeds, 
depression. 

This combination of circumstances, due to forces beyond the 
control of the industries concerned, created a “ psychology ” 
adveree to recovery by the establishment of new industries upon 
a scale commensurate with the decline in emplo3^ment. Recovery 
on a still larger sCale would be necessary to maintain a growing 
population. Local firms engaged in the main industries (such 
as mining and shipbuilding) could not easily transfer their re- 
sources to other industries.^ A Depressed Area is not one tiiat 
readily attracts firms not already connected with the area. Thus 
it may be stated that the curse of the depressed areas was their 
depression — a depression for which they were in no way respon- 
sible. They suffered the penalty of having pursued a high degree 
of specialisation when the industries upon which they specialised 
bore the incidence of revolutionary changes in the world 
economic system. 

The circumstances of the London and Home Counties area 
differed profoundly from those of the North and West. The 
foundation of the economy of that area consisted of a group 
of industries and services that have expanded, relatively to 
population, since the last wax. The statistical analysis in 
Appendix II shows that, in the main, and ignoring the special 
influence of a capital city, the expansion of the area was little 
more than the normal expansion of a prosperous area able to 
feed its prosperity by drawing human resources from other 
places. 

We venture to stress this important fact which, though not 
fully recognised, seems to us to lie at the root of the difficulty 
experienced by other parts of the country. To the extent that 
the expanding industries are located in the Depressed Areas 
they have revealed on the average a capacity to expand at 
almost the same rate as in the London and Home Counties area. 
But in the former they are on a smaller scale; they employ a 
far smaller proportion of flie insured persons in those areas than 
in the London and Home Counties area, while a much larger 
^oportion are attached to the declining industries. It follows 
mat recovery in flie Depressed Areas necessitated a far higher 
rate of expansion of the expanding industries than in the London 
Counties area. Such a rate of expansion was prac- 
tpJly unpossible without a large scale constructive effort by 
the Government. On the other hand, if they had not been 

» In the cotton industry a partial alternative was easily found in the form of 
ray<^ manufacture, but the latter was only sufficient to compensate for a 
fraction of the total loss of output and employment. 
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penalised by previous over-specialisation upon the declining in- 
dustries their experience as centres of the expanding industries 
suggests that they would have been able to maintain their 
position in relation to London and the Home Counties. Their 
difficulty is the difficulty of transition from an old economy to a 
new economy. There is no reason to suppose that, with a new 
grouping of industries, they would not have been able to 
support a growing population at approximately the national 
standard of Uving. 

Migration of the industrial population is no? a new experience. 
During the nineteenth centu^ first one area and then another 
enjoyed a period of economic expansion more rapid than that 
of the coun^ as a whole, and attracted workers from other 
areas. Again, areas have suffered from depression caused by 
the decline of industries. But when, during the nineteenth cen- 
tury, a rapid expansion in industry occurred in any, area, that 
area attracted the nomadic element in the population of other 
areas that were also expanding, though not with the same 
urgency. There has always existed a proportion of the inhabi- 
tants ready to seek economic advancement wherever it is offered. 
But those who preferred to remain at home were able to find 
€mplo 5 unent there. In an expanding economy expansion along 
more than one line was possible, and migration represented a 
form of selection. 

But the experience of this country since the war does not repre- 
sent a repetition of nineteenth century experience. The influx 
into the London and Home Counties area represents, in part, the 
outward pressure from the Depressed Areas of people who had 
no strong desire to leave their homes but were forced, or assisted, 
to do so in the search for work. If the dedining industries of 
those areas had continued to enjoy their pre-war prosperity and 
rate of groAvtii the attraction of the London and Home Counties 
area would have been reduced and its growth retarded by lack 
of workers. Not only would the declining industries have in- 
creased their ou'^ut but the remaining industries would have 
provided increasing emplo37ment, whue those industries that 
■ have actually expanded in London would have expanded more 
rapidly than they have done in other areas and less rapidly in 
London. The influence of the market, always strong in decimng 
the location of the newer industries, would have produced 
different results. 

For this reason we believe it to be impossible to separate 
the problem of location from the national problem of persistent 
unemplo 3 nnent and to regard them as falling into mutually 
exclusive categories. Nor do we believe that so-called re-loca- 
tion merely means transferring a given amount of employment 
from one area to another, thus benefiting one at the expense 
of the other. It is our considered view, in the light of evidence, 
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that the solution of the problem of unemplo3mient in the 
Depressed Areas is also the solution of the problem presented 
by die rapid growth and further excessive industrialisation of 
London and the Home Counties. 

We do not believe that a national authority, in the form 
of a Board acting alone for the whole country, would succeed 
in achieving the objectives unanimously approved by the Com- 
mission, among the objectives being the restoration of a national 
balance in industry and greater diversity in areas now sirffering 
from past over-s^'ecialisation. The kind of research necessary 
to understand the problems jn an area (such as Mid-Scotland) 
remote from London cannot be effectively pursued by a National 
Board without further assistance. Such research must be con- 
tinuous, and extend far beyond the collection and analysis 
of statistics of population, industry and emplo5nnent; and its 
character- and amount necessitate a definite extension of the 
machinery recommended in the Report. We therefore recom- 
mend that the country be divided into Divisions and that in 
each Division a Divisional Board be set up, not at the discretion 
of the proposed National Board, but as an integral and highly 
important part of the new Authority — a body which would act as 
a “ feeder ” to the National Board. While the National Board 
would be the ultimate authority to which each Divisional Board 
would be responsible, the latter should have the power of 
initiative and recommendation and be accepted as the agent 
through which the National Board would operate in any area,, 
incluihng the London and Home Counties area. 

In some parts of the country the depression was so severe 
and persistent that they were scheduled as Special Areas, 
arid accorded special treatment through the agency of Com- 
missioiiers. We venture to pay our tribute to fee work of such 
Commissioners. The evidence submitted to this Commission 
showed not only that they had made fee fullest use of their powers 
and opportunities, but also feat their powers had been too 
rigidly defined and were too restricted in scope. The solution 
of fee problem of fee Special Areas does not nec^arily lie 
within fee defined geographic limits of such areas. Moreover, 
fee Commissioners for fee Special Areas were not empowered to 
do piore than endeavour to remedy — or mitigate — a serious evil 
feat had already appeared. Anticipation and prevention lay 
outside their province. 

We recommend feat fee essential powers and responsibilities 
of the Commissioners for fee Special Areas be transferred to 
fee new Board recommended in fee Majority Report, and that 
they be extended to cover fee country. The adoption of fee 
recommendation in feat Report wordd appear to necessitate 
a change of some kind in fee machinery for fee Special Areas 
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if the co-existence of two statutory bodies, each dealing with 
the problein of location, is to be avoided. But our recom- 
mendation is based more particularly upon our belief that the 
new Board _ shoul,d be given power to provide inducements 
of various kinds, in appropriate circumstances. The new powers 
should be conferred upon the proposed Board, which would be 
the final sanctioning authority (subject to Treasury control) 
under the scheme, but they would be applied in each area 
through the agency of the Divisional Board, “l&us, for example, 
if the National Board so decided, a Divisional Board might be 
empowered or required to take steps to create within its own 
area a public utility undertaking, for the purpose of building 
and operating a trading estate. It is not suggested that the 
Divisional Board itself should become, under any circum- 
stances a body controlling and operating any scheme of develop- 
ment initiated by itself or by the National Board. But, subject 
to the sanction of the National Board, it should be able (or in 
appropriate circumstances the National Board itself should be 
able) to indicate the conditions or inducements under which a 
development scheme would be operated. 

We believe that as far as possible action should be preventive 
rather than curative. Each Divisional Board should have a 
full-time Secretary or Commissioner with the status of an 
Assistant-Secretary in a Government Department. The Board 
should study closely the economic situation and trend within its 
own area, endeavour to anticipate changes and, where neces- 
sary, recommend preventive action. 

In particular we would stress the urgent need for such 
machinery to study and prepare for the changes that will inevi- 
tably occur when the rate of armament production (in the 
widest sense) is reduced and afterwards stabilised. In some 
areas the post-war depression was intensified by the policy of 
disarmament. The new policy of re-armament has resulted 
in a large increase in activity in such areas, partly on account 
of the deliberate pursuit of a policy of “ dispersal ”, but 
mainly on account of the fact that the armament industries 
(in the widest sense) were already largely located in those areas. 
Meanwhile the trend towards the London area has been checked. 
If no preparation is made for the future the problems of the 
recent past will reappear, even more serious in extent and more 
difficult to solve. We therefore strongly recommend not only 
that Divisional Boards be established as an integral and highly 
important part of the proposed new Statutory authority but also 
that it should be one of the chief immediate functions of such 
Boards (under the general policy, of course, of the National 
Board) to study, each in its own area, the changes that 
aie taking place in the industrial structure and the probable 
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requirements in the future following re-armament; to recommend 
the steps that should be taken to fulfil such requirements, and 
finally, to give effect to those recommendations that may be 
approved by the National Board. 

We venture to point out, in conclusion, that the scheme here 
recommended would not lead to competition of an undesir- 
able t5q)e between the proposed Divisions or Divisional Boards. 
We have already referred to ^e fact that the problem of loca- 
tion cannot be isolated from the national problem of unem- 
plo3nnent. A rapid relative^ growth in one area, following the 
discovery of new economic resources, and facilitated by the 
immigration from other areas of those who desire to migrate 
in search of wider opportunities, would present no problem 
for the remaining areas. But if, in spite of migration from one 
of the latter, such area is faced with the existence of a declin- 
ing industry, or the threat of an economic change which will 
mean heavy unemployment, a problem clearly exists which 
calls for careful study and solution. In any case, as already 
mentioned, the general policy for the country as a whole would 
be regulated by the National Board. We believe that the 
recommendations which are submitted below not only are essen- 
tial to the solution of the problem presented to the Commis- 
sion but would enable the nation to deal more effectively than 
it has already done with the problem of long-term industrial 
change and to take fuller advantage of future economic 
opportunity. 


Recommendations. 

Our recommendations, therefore, in qualification of the 
Majority Report, are as follows: — 

{a) That it should be an inte^al part of the policy pro- 
posed by the Report, that Divisional or Regional bodies 
should be established to undertake the functions and duties 
which have been outlined by us; in other words, that the 
setting up of such Bodies should not be optional or per- 
missive as is proposed in the Report, but should be a 
definite requirement of the scheme of regulation and 
control. 

( 6 ) That it should be unequivocally clear that the National 
Board are to prepare and submit a Report showing what 
further powers are required for the purpose of giving effect 
to the objectives of national action as reconamended by the 
Commission: in other words, that, the objectives having 
been unanimously agreed to by all the members of the Com- 
mission, it shall be the duty of the Board to report what- 
ever powers or measures are required to enable these to 
be carried into effect. 
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(c) In respect of the twofold character of the proposals, 
namely, “ negative control ” of the location of industry, 
and the positive policy of taking such action as may be 
necessary to ensure that there shall be for the future a 
better balance and a greater diversification of industry 
throughout the country, it is essential that these should 
operate simultaneously, as parts of a national scheme, 
and the Board should, therefore, be required to present 
their report on the further powers required, at the earliest 
possible W/Oment. 

(d) That it should be made quite clear that the powers 
of “ negative control ” will, equally with the other powers 
proposed to be conferred upon the Board, apply to the 
whole country. In other words, although “ negative con- 
trol ” should be applied to London in the first place be- 
cause of the urgency of the problem there, the intention 
of the scheme will be to apply similar control td the other 
parts of the country by Orders in Council. 

(e) That the powers of the Commissioners for the vSpecial 
Areas, so far as they bear upon the work and functions of 
the proposed Board, should be transferred to the latter, 
and that the Board should be in a position to offer such 
inducements as they may consider necessary in order to 
make effective the policy of securing a better balance and 
a greater diversification of industry throughout the 
country. 

The National Board should consist of a full-time Chairman, 
together with not less than five other persons of knowledge 
and capacity to be appointed on a broadly representative basis, 
including employers and employed. 

The Divisional or Regional Boards should also be composite 
bodies,- including representatives of industry (employers and 
employed); of local authorities; of the Development Councils; 
of the Chambers of Commerce and other appropiiate 
institutions. 


W. E. Whyte. 

J. Harry Jones. 
Geo. W. Thomson. 
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REPORT BY PROFESSOR PATRICK ABERCROMBIE, 
Mr. HERBERT H. ELVIN AND Mrs. HICHENS. 

1. We the undersigned Commissioners appointed by Your 
Majesty’s Royal Warrants dated 8th July 1937 and 23rd June, 
1938, regret that we are unable to accept the Report of the 
Majority in its entirety. 

2. We agree with the general analysis in Part I, dealing with 
“ Causes.” 

3. We are not concerned about any minor differences which 
exist, either in regard to expression or emphasis, but feel that 
Part II, which deals with Disadvantages and some of the 
analysis in the Introduction, Part III and Part IV do not bring 
out vigorously enough the urgency of the problem; conse- 
quently the case for far-reaching reforms lacks the force which 
it ought to- have. 

4. Part I clearly expresses in our mind the reasons for the 
serious position which has arisen, but the Remedies proposed 
by the Majority are far from being adequate for dealing with 
fte problems submitted for consideration by the Commission in 
their Terms of Reference. 

5. Similarly we endorse the conclusions which are set out in 
para. 428 of the Majority Report, but here again we think that 
these propositions have not been carried to their logical con- 
clusions, and we disagree fundamentally with our colleagues as 
to the immediate steps to be taken to deal with the existing 
confusion. A single Authority with wide powers is necessary 
to secure a reasonable balance of industrial development 
tooughout the country, the absence of which has been re- 
sponsible for the tragedy of the Depressed Areas, the over- 
growdi of towns and the destruction of the countryside during 
the last two decades. 

6. To prevent the repetition or the aggravation of these evils 
a continuous review and a general control over the ever chang- 
ing industrial and social environment is required, and the Autho- 
rity responsible for it must be fuUy equipped for its task. All 
the members of the Commission are agreed upon the urgent 
need for immediate action; but action implies me existence of 
a body with executive powers and, failing such a body, no means 
exist for translating words into deeds. 

We therefore recommend that far reaching powers shall be 
granted to a new Government Department, or one evolved from 
an existing Department. 

7. We realise that this may involve political and administra- 
tive difficulties, but we would cite the precedents of the Ministry 
of Munitions Act, 1916, the Ministry of Supply Act, 1939, and 
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the transfer of duties and powers from other Departments in- 
volved in the setting up and growth of the Ministry of Labour 
and the Ministry of Health. 

8. If such political and administrative difficulties exist, and 
are insuperable, we should be content with the establishment of 
a Board (provided that it were entrusted with the powers we 
outline) associated with an existing Ministry, because we are 
confident that after the initial stages were accomplished, the 
nature of the work involved would ultimat^y require the sole 
attention of a Minister and an entirely separate Department. 

9. In making the foregoing recommendations we have been 
influenced by certain considerations, a brief outlme of which 
follows. 

We have particularly in view the relation of the location of 
industry to the problems of unemployment not oijly in the 
Special Areas, but in other areas of high unemployment. 
The bad location of industry is partly responsible for unemploy- 
ment, and certainly if there had been no Special Areas the Royal 
Commission would not have been set up. 

10. There is also the question of preparing for the period when 
the rearmament programme comes to an end. We consider that 
it is essential that any action which might be taken should have 
a bearing on this question. 

11. Moreover there are other problems of the future. The 
Majority Report seems to imply that there is ample time for 
preparation and research. We consider, however, that the ma- 
precedented amount of new factory location which is taking 
place owing to the rearmament programme, and the altered 
character of war risks, which is causing a substantial amount of 
re-location, makes the problem an immediate one. It would be 
disastrous, therefore, if a policy of drift were to lead not merely 
to the perpetuation but also to the exaggeration of existing evils. 

12. The fact that since 1909 there has been an increasing 
body of legislation on the subject, does not midead us into sup- 
posing that the territorial planning movement is in effective 
operation from the point of view either of the control exercised 
or the area covered. The Minis^ of Health's latest figures 
show that only a very small fraction of Great Britain is under 
town plaiming control apart from the mere passing of resolu- 
tions to make a town planning scheme, which is of course of 
ineffective value. Maxiy of the most important areas, e.g., 
centres of towns, are incapable of being dealt with under 
existing powers. It is clear that for reasons of security against 
air attack the attractive force of the greatest cities is likely to be 
diminished in the future and industrialists will probably seek 
to place &eir factories in more inaccessible positions, quite possi- 
bly in the heart of the country, or at any rate some distance 
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away from large towns. Many large comniercial enterprises 
such as banks, insurance companies and public bodies are con- 
templating the provision of extensive office accommodation^ either 
for present or future use in country areas, or in the vicinity 
of small towns. Some of them have already acquired large 
country houses for the purpose of evacuation. There is also 
to be an extensive building of camps for children and other 
classes of the community whq will be evacuated in time of war. 
All this suggests that the countryside will be subjected to an 
onslaught of unrestricted despohation and haphazard develop- 
ment of an injurious, iaconvenient and unsightly chslracter if 
the matter is left to the ineffective control we have so far 
tolerated. 

13. The evidence given before the Commission has been 
mainly based on the history of the last hundred years, 
during \^hich period industrialists were free to start their 
factories wherever they thought fit. There was no obligation on 
them to preserve amenities, or to provide housing, transport, 
or educational facilities, though it is fair to say that there were 
employers who did much in all these respects, well or badly, 
according to their hghts. There were no restnctions on the 
siting and few on the nature of the factories and houses built. 
iThe choice of the industrialist was primarily a self-interested 
one; the wider aspect of national weU-being was largely over- 
looked. 

14. To-day this is no longer the case. Public control in some 
form enters more and more into the world of industry. Factory 
Acts date from the time of Lord Shaftesbury, and the respon- 
sibility of the Government for the welfare of the industrial 
population has advanced progressively since those days. 
Control of housing and certain aspects of planning came later. 
It is above all becoming apparent that for many purposes the 
country has to be treated as a single economic unit. Moreover, 
the State has latterly, by subsidy, by inducement and by 
negotiation with other countries done much to help particular 
industries. 

15. All this must imply reciprocal responsibilities. A strong 
and well-balanced industry, a healthy and well-housed popula- 
tion, good educational and recreational facilities, ffie absence 
of slums, of poverty and of unemployment are the necessary 
environment for individual freedom in a weU-ordered com- 
munity. The nation has not only to maintain freedom for 
her citizens, but to make that freedom something worth 
enjo5dng. 

16. The central core of the problem is undoubtedly the con- 
trol of industrial location and its relationship to a scheme of 
national planning. Without it, little can be done with any 
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assurance, of effectiveness; with it, much is possible. The 
problems of dispersal decentralisation of the overgrown 
populations of to-day will obviously not be solved in any rapid 
or arbitrary way despite their social and strategic urgency. 
The solution must largely be an economic one, but cannot pos- 
sibly be achieved along lines which are unrestricted and 
uncontrolled. The progress must necessarily be gradual and it 
must be based on tiie broad principle that industp?, like any 
other social activity, is a form o^public service which can only 
be justified in so far as it contributes to the public welfare. The 
community therefore is in a very real sense a partner in all 
forms of industrial activity and is entitled both % encourage- 
ment and restriction to determine the conditions under which it 
should operate. 


The Case for a New Ministry. 

17. Broadly speaking, the distribution of population is 
related to the distribution of industry, and since, as indicated 
in the Majority Report, a great measure of flexibility is attain- 
able in the distribution of industry, the main problem to be 
solved is how to control it in the future better than in the past 
without damage to the trade of the country. 

18. Broadly speaking again, industry now determines its own 
distribution, subject to such conditions as to its siting in the 
local areas as may be imposed on it by town planning schemes 
which have been approved or have reached the stage of an 
interim resolution. 

19. The salient defect in the existing situation is that little or 
quite insufficient attention has been given to the question what 
is the best distribution of industry in the country as a whole. 
The town planning schemes are local by definition and there is 
no machineiy by which they are prevented from making pro- 
vision in their lay-out for the accommodation of a j^opulation or 
industry out of relation to the future probabilities in the area. 

20. What therefore is requisite is: — 

(i) Unified research into the problem of distribution on 
a national scale; 

(ii) A unified plan of distribution based on the results of 
such research; 

(iii) Elective control meanwhile of such changes in dis- 
tribution as must continue to take place in the interest of 
trade. 

21. The above task is both national and local and is of 
sufficient importance to call for the creation of a new separate 
Ministry, on the same principle as that on which have been 
created in the past separate Minis^es for the partly national 
and partly local services of education and transport. 

194x2 ^ 4 
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22. This Ministry will need to be fitted into the scheme of 
central and local government, if it is to function properly. It 
must obviously take over the town planning functions now 
vested in the Ministry of Health. In our opinion it should also 
take over, for example : — 

fi) Some part of the planning functions of the Ministry 
of Transport, and 

(ii) possibly some parts of the housing functions of the 
Ministry of H^jpalth. 

23. The functions of the pew Ministry would be: — 

(а) Enquiry and research, devised to lead up to a 
systematised plan for distribution of industry on a national 
scale, brining with it the attainment of a better balance 
in the distribution of population than now exists. 

(б) ' Pending the evolution of such a national plan, 
control of changes in the present distribution of industry 
as, and if, they occur in the ordinary course of business 
development. 

24. For the purpose of (a), the Ministry will require the assist- 
ance of a strong and suitably constituted central Advisory Com- 
mission. For the purpose of both (a) and (b), it will require 
the services of Boards constituted on a suitable regional basis. 

25. The essential characteristic of the present town planning 
legislation is that in itself it does nothing to promote a better 
distribution of industry over the country. It only produces 
the result that if an industry wishes to establish itself in a given 
district, then it must do so in a defined zone or parts of that 
district, according to what is decided or laid down in the town 
planning resolution or scheme. Non-industrial zones are them- 
selves subject to variation, in favour of the admission of a 
business without reference to the Ministry of Health. If the 
authority will not so approve the industry can appeal to the 
Ministry of Health, but the Minister has no power to overrule 
the consent of a local authority, however small that authority 
may be. 

26. It is felt that some more direct control of the movement 
of industry is required than the above. Wien a national 
scheme is evolved, movement of industry would naturally have 
to conform to it. Meanwhile it is thought that the Ministry 
above suggested must be vested with a direct power to control 
the establishment of all new industries. 

27. The special attention of the new Ministry would be 
directed to the compensation-betterment problem (as referred 
to in Chapter IX of the Majority Report) . 
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Special Areas. 

28. We reGommendl that the new Ministry should have 
transferred to it the powers and functions of the Commissioners 
for the Special Areas, which powers and functions would be 
of general application. 

29. The new Ministry should .have power to promote, assist 
or encourage the building of satellite towns and the establish- 
ment of trading estates by local authorities, public utihty 
companies or other bodies: and to make grants and raise loans 
for the purpose of acquiring land and building-development 
values. 

30. We attach considerable importance to this. Where it 
may not be possible to start new industries, the l?ey to the 
problem is that long distance mobility of labour is difficult to 
stimulate, but short distance mobility is easy to stimulate. The 
Commissioners at present are powerless to start industries out- 
side their Special Areas, but what we are suggesting would make 
this possible. In other areas industry would be located in exist- 
ing key points, as near as possible to the distressed areas, or 
omer areas of high unemplo3mient, where there is now some 
prosperity. This will cause the minimum dislocation and attract 
labour much more easily. 

31. In this way the work of the new Ministry would relate 
the problem of unemployment to the problem of location of 
industry, i.e., it would consider the incidence of unemploy- 
ment in special localities and particular industries, along with 
the economic and social problems involved. 

32. There are economic and psychological causes for the 
phenomena which have afflicted the Depressed Areas for many 
years, and at least some of them could be removed by deli^rate 
national action, and by national action only. Their experiences 
point to the imperative necessity for continuous study of the 
changes taking place in industry itself, as the result of new 
inventions, changes of taste, adaptation to the needs of new 
markets, etc. The broad fact is that these areas have suffered 
severely in the past through excessive specialisation, aggravated, 
no doubt, by the war exigencies of 1914-18. Consequently, me 
industrial slump of the folloynng years feU upon thena with 
peculiar severity. The prosperity of these excessively speaahsed 
areas collapsed with the curtailment in armament production 
after 1919, coupled with the considerable restriction in exports. 
The result has been that with each successive period of maximum 
depression there has been a progressively increased percentage 
of unemployment. 
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33- The transfer of labour is no solution. The siting of new 
fectories to-day has Httle to do with proximity to raw materials 
like coal, iron or other minerals (except in certain well-known 
and exceptional circumstances) . The nation ,canjiot afford to 
leave great industrialised areas of the country derelict, and allow 
development to repeat the process elsewhere. Moreover, there 
is no guarantee that the new and expanding industries of to-day 
will not be the depressed industries of to-morrow if allowed to 
develop unrestricted. 

34. For these reasons, as stated above, we consider that the 
new Ministry should absorb ^ffie powers of the Si>ecial Com- 
'missioners, and extend the area of ttieir opemtion. 

Social. 

^ Health and Urbanisation. 

35. The assumption seems to have been made in the Majority 
Report that the data relating to health is of almost decisive 
significance. This is not borne out by a closer examination of 
the task and of the character of the available data. Most of the 
statistical information which is obtainable from i)ublic health 
authorities is concerned either with general mortality, infantile 
mortahly, the incidence of particular diseases or the mortality 
arising from them. While me great importance of such factors 
is obvious they are nevertheless essentially of a negative 
character. There is a considerable difference between mere 
longevity and a healthy existence, and the absence of disease 
does not necessarily betoken the presence of positive health, a 
good physique or physical and mental vigour. The term 
“ health ” must be conceived as a far more positive and creative 
condition than any state of life which can be revealed by the 
statistics of public health ofl&cers or the tables of the Registrars- 
General. It is the pattern of social living which is required to 
produce the maximum amount of material, moral and mental 
wdfare, rather than the effect of urbanisation on the duration 
of Kfe. 

36. The Commission received a large amount of evidence on 
the question of the relative advantages, from the point of view 
of health, of town and country areas. The general tenor of this 
evidence may, we think, be succinctly stated in the following 
four propositions: — 

(1) There is a great natural advantage, from the point of 
view of health, of country surroundings as compared with 
an urban enviromnent, particularly when the latter takes the 
form of a great industrial concentration. 

(2) This lead of the countryside over the towns arising 
from its natural advantages has been greatly diminished 
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during Ihe past 30 or 40 years through the provision of 
elaborate sanitary controls and costly health services in the 
towns. 

(3) The public healdi movement is only just beginning to 

make serious ’progress in the rural areas. There are no in- 
superable obstacles in the way of great strides forward being 
made, provided that adn^oistrative reorganisation takes 
place and that the services are adequately supported by the 
State. • 

(4) Despite the superior achievements oif the towns in the 
field of public health, the rr^ areas stiQl retain on the 
whole a perceptible advantage over the towns. 

37. It is also clear that certain factors other than those directly 
related to either the natural environment on the one hand, or 
public hed& services on the other, play a considerable part 
in determining the relative health of the dwellers in J:own and 
county. Low wages and bad housing are two of the most 
conspicuous factors which have had a detrimental effect on the 
countryman’s health. There is a concensus of opinion among 
the county medical officers of healtih who submitted their views 
through the Joint Medical Committee that rural life can be made 
far more healthy than it is to-day. Furthermore, it must not 
be assumed that process in health will necessarily and inevitably 
continue to be made in our towns in the future. The Joint 
Medical Committee have warned the Commission that the con- 
struction of blocks of flats with small flueless rooms devoid of 
proper ventilation is likely to lead to a decline in the vigour 
and efficiency of those who live in them, and may produce an 
increase in taberculosis. Further, the opinion is widely held 
that the rapidly proceeding transfer of a large part of the urban 
population from houses to small flats in which they are 
“ cribbed, cabined and confined ” with scarcely any room to 
spare, means that any increase in the present size of the family 
would present great difficulties in regard to accommodation. 
When we recall that the net reproduction rate in this country is 
at present only about 0-75 the importance of this question is 
obvious. There is also the indisputable fact that in the greatest 
cities the land required for pla^g fields has been taken for 
building purposes, with the result tiiat it is no longer possible 
to provide the population with adequate facilities for recreation. 
As recently as 1927 there were 32,000 acres of land within ii 
miles of Charing Cross suitable for open spaces or pla5dng 
fields. By 1933 the amount had dwindled to 8,000 acres and 
there is no reason to suppose that the process has been arrested 
since that date. 

38. We mention these points because it is important to avoid 
a facile optimism concerning the prospects of the nation's health 
if it be subjected to the rislm and hazards of any further degree 
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of tinlimited industrial and urban development. To suggest 
that bad urban conditions are a thing of the past, a mere legacy 
from the Victorian age \frhich we are rapidly overcoming and 
need no longer fear, is utterly misleading. It is indeed possible 
that the activities of the speculative builder ahd the costly flat 
and fringe re-housing policy of the Government may, imless 
controlled and modified, inaugurate a new era of social mal- 
adjustment. 

Destruction of the Countryside. 

39. Finally, in Victorian times, the introduction of factors 
inimical to well-being was largely confined to the towns. We, 
however, with our improved means of communication, have 
despoiled the countryside and largely diminished the areas in 
which health-giving elements of the countryside still continue to 
flourish, and this just at the moment when they have become 
most consciously valued. 

40. While it is clear that there are certain advantages in urban 
life, it has been pointed out that in the past urbanisation has 
always meant the growth of towns; but this is not necessarily 
the case to-day. A substantial stretch of countryside may have 
its rural characteristics largely destroyed without the emergence 
of anything which could be described as a town with town ad- 
vantages. This constitutes indeed the most insidious menace 
to &e countryside which exists to-day. 

CoiiTROL OF Location of Industry. 

41. As we have stated, the case for the control of industry 
by a national authority and in the national interest seems to us 
to be overwhelming on economic, social and strategic grounds. 

42. It has been suggested that industrialists will resent any 
form of control, but, witii the safeguards we suggest, we believe 
they will realise that, so far from prejudicing their efficiency a 
measure of control will help them in the selection of the most 
suitable areas for their activities. 

43. In the first place, under our recommendations a large 
part of the country would be included in free zones where 
permits for the establishment of new or the extension of existing 
undertakings would be given without question or delay; these 
zones would be known to entrepreneurs. 

44. In the second place, the knowledge and experience which 
the new A^stry would soon acquire would be a valuable help to 
industrialists in making so important a decision as the selection 
of a new site. 

45. Thirdly, it will be seen that careful safeguards are sug- 
gested to ensure that, where valid reasons exist, industries wiU 
not be prevented from starting or extending even in the 
prohibited areas. 
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46. Finally, the expense to the community generally incurred 
in providing housing, schools, roads, and other services for the 
benefit of de-rated industry and its workpeople, is a very strong 
argument in favour of the public right to a voice in the location 
of industry. 

47. The new Ministry charged with control over the location 
of industry and territorial planning on the national scale would 
have power, inter alia, of scheduling: — 

[а) Areas in which industrial development is permitted, 
subject to local planning restrictions, i.e., free zones (see 
paragraph 43); 

(б) Areas in which further industrial development is 
prohibited, subject to certain exceptions, e.g., service indus- 
tries, perishable goods, etc. 

48. Both the permitted and prohibited areas mi^t contain 
reservations as to certain types of industry. The areas could 
be varied from time to time as occasion demanded. The 
schedules would probably have to be laid before Parliament. 

49. Every manufacturer desiring to build or extend a factory 
or to occupy an existing one not already occupied by him, or 
to convert other premises for manufacturing or processing 
purposes, would have to obtain a permit from the Ministry. 

50. The entrepreneur would be entitled of right to a 
permit in respect of a permitted area, unless his proposed factory 
fell within any of the reservations attached to such a scheduled 
area.* It has been estimated that 80 per cent, of all new 
factory location would be covered by the establishment of these 
areas. 

51. In the case of a prohibited area a permit would, prima 
facie, not be granted. But there should be a proviso to the 
effect that the Ministry might in its discretion grant a permit 
for such an area on being satisfied : — 

(«) That it would not be economically profitable to estab- 
lish the factory elsewhere. 

N.B.— -It may be desirable to omit this obligation to 
satisfy the Ministry in the case of a rnanufacturer pro- 
posing to occupy an existing factory, since this may 
regarded as a replacement of industrial activity which 
will normally be required to continue the existing volume 
of production and emplo3maent within the area. If, how- 
ever, a policy of decentralising population from the over- 
grown prohibited areas be decided upon-which one hopes 
would be the case — ^this would not apply and condihon (a) 
would have tp be satisfied in all instances. 

1 Under the Road aad R^l TrafiSc Act, 1933. S.6, a C licence must be 
granted except in two specified circumstances 
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(6) That the workpeople required and likely to be re- 
quired in the future can wholly or mainly be obtained 
from among persons living or normally seeking their liveli- 
hood within tiie area. 

(c) That reasonable housing and mmiicipal services are 
available in the area for the workpeople or can be provided 
without undue expense to the ratepayers. 

(d) That the establishment of the factpry on the pro- 
posed site vpll not cause’ a substantial increase in traf&c 
congestion in the area. 

(e) That the proposed site is not objectionable on strate- 
gic grounds. 

{f) That the proposed site will not be destactive of 
amenities which ought to be preserved, e.g., existing open 
spaces in towns, or special features of natural, historic, or 
architectural beauty. 

52. The question of extensions of existing factories provides the 
most difficult problem. Some limitation must clearly be laid 
down, otherwise a manufacturer might buy up a small plant and 
then extend it tenfold without having to obtain an industrial 
permit at any stage. If the restrictions are to be effective, we 
think all the conditions must apply in full force to any extension 
which will result in the employment witiiin a period of say three 
years of an addition of say 10 per cent, or more to the number 
of workpeople employed by the firm in question. In small 
factories the permitted percentage increase might be larger. 

53. Similar considerations would apply in the case of pro- 
posed removals of factories from, for instance, one part of 
London to another. This has been one of the most powerful 
forces in the gigantic enlargement in recent years of the con- 
tinuous built-up area of London. If a poHcy of decentralisation 
is to be pursued, ffie removal of a factory from old or unsuitable 
premises in a prohibited area is a suitable occasion for requiring 
the transfer of the undertakmg to another area; and hence the 
mere fact that a firm is already engaged in manufacturing 
in one part of a prohibited area is no reason for permitting 
it to remove to another part of that area unless it can satisfy the 
conditions set out in paragraph 51. 

54. Permitted and prohibited areas (see paragraph 47) would 
not necessarily cover die whole country. There would be much 
ground not included in either (a) or (6). Permits to locate m- 
dustry in such places would be governed by the proviso that 
sporadic factory location was to be discouraged. Location in 
these would therefore be entirely at the discretion of the 
Ministry. 

55. The following recommendations are intentionally based 
upon those of the Majority Report, in order that it may be 
clearly seen in what way we differ from them. 
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A— THE CONSTITUTION AND MACHINERY OF THE 

AUTHORITY. 

A New Ministry. 

56. A new D’epartnaent of State to be established for the 
puipose of making research into and controlling the location 
of indiKtry throughout Great Britain, and of promoting and 
supervising the planning of Ihe counhy for industrial, agricul- 
tural, residential, and recreational requirements. 

57. The Department to be in charge of a?Minister of Cabinet 
rank who would be empowered,* subject to Ihe usual Treasury 
control, to appoint staff adequate for the performance of the 
duties and functions of the Department. 

RE610NAL Boards. 

58. For the purpose of securing close contact with local 
knowledge and experience and as an integral ]^art of the 
machinery of his Department, the Minister to be charged with 
the duty to establish Divisional or Regional Boards® to cover 
areas defined by the Minister, through which the Department 
may act for purposes of industrial location and other matters. 
The Boards in turn may make representations and recommenda- 
tions to Ihe Minister on their own initiative as to probable 
and possible developments within their respective regions and on 
other cognate matters. 

Planning. 

59. There should be transferred immediately to the Minister 
the existing powers and functions of the Mmistty of Health® 
under the Town and Country Planning Act, and of the Minis- 
try of Transport under Restriction of Jwbbon Development Act 
and the Trunk Roads Act.® Other powers and functions neces- 
sary to the efficient functioning of me Department and at pre- 
sent vested in other Departments to be transferred to the 
Minister by Orders in Council as and when found necessary. 

Special Areas. 

60. There would also be transferred to the Minister the 
powers and functions of the Commissioners for the Special 
Areas, these areas to be extended and revised as occasion 
demands. 

Research Commission. 

61. For the purpose of carrying out research, and giving 

advice to the Department on the location of indusby and ihe 
distribution of the population, the Minister shall appoint a 
permanent Commission of Research, composed of technicians 
and o&ers as found advisable. 

* See Chapter XV of Majoritv Report. These Divisional or Regional 
Boards will not in any way supersede existing local government authorities 
or planning authorities. 

^ Special arrangements will have to be made for Scotland, 

* Powers for planning and not for constructive works, traf&c control, etc* 
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B.— FUNCTIONS OF THE DEPARTMENT— EXECUTIVE. 

Location of Industry. 

62. As the concentration of industries and the industrial 
population in certain centres and the scattering of new indus- 
tries over various parts of the country constitute a social, econo- 
mic and strategic problem which demands immediate action, 
the Minister to he empowered ^ exercise control over the estab- 
lishment and location of additional, and tlie extension of exist- 
ing, industrial undSrtaJdngs throughout the country. The power 
vested in the Department fon this purpose to operate generally 
in a negative way (i.e. the Department will not find sites for 
individual industries). For the purpose of exercising such 
power of control the Minister to be empowered to declare, as 
described in paragraphs 47 to 54 of this Report: — 

(a) <■ Areas in which industry would have free entry, sub- 
ject to local planning requirements. 

(b) Areas in which further industrial development would 
be prohibited, subject to certain exemptions. 

(c) Areas in which a special case for consent would 
have to be made out. 

Development Plan. 

63. In order that the Minister's actions in the direction of 
Industrial Location may be worked into a pattern of balanced 
economy, the Minister wiU need an outline of Development on 
which to base his policy; this should be prepared for the Depart- 
ment by the Commission of Research. The Minister will have 
power to impose the requirements of this Plan upon Regional 
and Local Planning Schemes; these may need considerable 
modification (having been prepared only with a view to regional 
and local necessities), to bring them into conformity with the 
national industrial policy. The Majority Report inicates that 
exsting planning powers are inadequate for the purpose. 

Inducements. 

64. The Minister to be empowered^ to authorise financial 
assistance from Government sources in the form of loans, grants 
or otherwise, with the object of encouraging desirable indus- 
trial location and proper planning, and for other purposes, and 
in particular: — 

(а) To promote and encourage the establishment and 
development of satellite towns and garden cities by local 
authorities, public utility organisations and other bodies. 

(б) To assist the further development of small towns and 
regional centres. 

* Some of those financial powers are included under those of the Com- 
missioners for the Special Areas which would be taken over by the new 
Ministry 
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(c) To promote and encourage tire eslablislimciit and de- 
velopment of trading estates by means of facilities for cheap 
land, provision of services, building factories to let, etc. 

(d) To continue the work in the Special Areas. 

(e) To assist the carrying out of special works of 
national importance, such as National Parks and Coastal 
Reservations and purchase of properties which should be 
vested in the National Trust 

(/) To purchase land. 

c .— functions of the department.— advisory 

AND NON-EXECUTIVE. 

Research. 

65. The following matters to be referred by the Minister to the 
Commission of Research: — 

(а) Collection and co-ordination of information relating 
to location of industry and similar matters affecting the 
distribution of &e industrial population in the possession 
of various Government Departments. 

(б) Research and collection of information as to various 
natural resources— land, agriculture, minerals, amenities, 
etc., that may be affected by national development. 

(c) Advice to Government, local authorities, indus- 
trialists and others as to problems of planning with special 
reference to industrial location. 

(d) The preparation of a General Scheme of Develop- 
ment, subject to constant revision. 

(The Statute would stipulate that the Annual Reports of 
the Commission of Research and the proposals for National 
Development, shall be presented to Parhament.) 

Special Report on General Proposals. 

66 . The Minister to have the duty imposed on him by statate 
of preparing and submitting to Parliament, as early as possible, 
a Special Report as to what further powers he will require, and 
the machinery necessary for the purpose of givmg effect to the 
objectives of national action as unanimously agreed by the Com- 
mission and set out in paragraph 428 of the Majonty Report, 
namely: — 

(a) Continued and further redevelopment of congested 
urban areas, where necessary. 

(b) Decentralisation or dispersal, both of industries and 
industrial population, from such areas. In this connection 
consideration to be directed to the methods by which such 
decentralisation or dispersal shall be encouraged and 
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secured, in the form of garden cities or garden suburbs, 
satellite towns, trading estates, or by the development of 
existing small towns or regional centres. 

(c) Encouragement of a reasonable balance of indus- 
trial development, so far as possible, throughout the various 
^visions or regions of Great Britain, coupled with adequate 
diversification of industry in each division or region 
throughout the country. , 

In addition, the Minister to further the findings of the body 
of experts regarding the subject of compensation and betterment 
which it is recommended in paragraph 250 of the Majority 
Report should be appointed by the Government. 

Conclusion. 

67. In conclusion, we believe that the country is looking to the 
Commission to give a clear and bold lead on this matter. Any- 
thing less than a Department, or a Board attached to an existing 
Cabmet Minister, exercising full executive powers and with an 
adequate staff, would give the impression of seeking to shelve 
not only the present problems but also those which are almost 
certain to arise in the immediate future. 

Leslie Patrick Abercrombie. 

, Herbert H. Elvin. 

Hermione Hichens. 
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A DISSENTIENT MEMORANDUM ON PLANNING IN 
RELATION TO THE LOCATION OF INDUSTRY. 

By Professor Patrick Abercrombie. 

•* 

I.— THE DEVELOPMENT OF PLANNING POWERS. 

I. Chapter VIII of the Majority Report on the difficulties and 
defects of present Planning Legislation and Practice makes it 
evident that the powers were not devised for, and consequeritly 
are not adequate for, any grouping of the ihdustrial population 
or location of industries on a national scale. They are not really 
eflEective for regional planning of a satisfactory nature, nor is 
the full extent of Ihe powers tifiemselves utilised, largely through 
fear of the possible claims for compensation and the impractic- 
ability of realising the betterment which actually accraes. No 
real improvement in the control of land developmeni is possible 
until this fundamental question of compensation and betterment 
is adequately resolved. The chapter in question is an under- 
statement, in my opinion. It was decided that statements of 
fact contained in the Report should be based either on evidence 
given before the Commission or on material available in pub- 
lished works of authority. The principal evidence on many 
points was that given by the Ministry of Health, which, though 
extremely valuable, was naturally somewhat over-cautious. 

a. A careful examination of planning schemes on the Ojut- 
skirts of our great cities and of the actual building that is taking 
place will show that in spite of the great efforls of planning 
committees and their officers, groups of houses and industd^ 
zones are scattered broadcast over the face of the land and 
ribbon development continues to spread. 

3. I wish particularly to stre^ the wide divergence between 
the recommendations of Advisory Regional Reports, adopted 
and endorsed by groups of local authorities, and the Statutory 
Schemes wMch have eventually emerged. For the purpose of , 
the true balance of industry and of the industrial population 
these Advisory Regional Reports would require further study 
and re-inforcement: they illustrate the fact that, however en- 
lightened and far-seeing a regional outlook can be, there must 
be some national guidance in the background. Instead of these 
advisory plans being re-inforced, they have been weakened: 
e.g., in many cases they provided for the grouping of the popu- 
lation into moderate-sized urban units separated by agricul- 
tural belts, but this pattern of growth has not been realised owing 
to the impracticability of reserving wide stretches of land un- 
built-on, through heavy claims for compensation that would 
be involved, the d^irq of Local Autiiorities to secure increase of 
rateable value within their own boundaries, and the absence of 
national guidance and inducement. 
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4. Again, in spite of tlie growth of the practice of the group- 
ing of local authorities into Joint Committees for the prepara- 
tion of schemes and the efforts of the Minister of Health to 
persuade them to continue to co-operate for the administration of 
the schemes, when approved, it is still possible, inter aha, to 
point to a great city which has no statutory arrangements with 
the rural districts which march upon its boundaries; to a County 
district of small extent which,^ though surrounded by a large 
Joint Committee, resolutely refuses to give up its planning 
independence and rvhich has prepared a scheme of incongrui^ 
and incompetence; and to ^ whole county in which rapid 
development is taking place and whose beauties are being 
destroyed, without any planning resolution whatever having 
been passed. 

5- An important defect with regard to industrial location in 
planning schemes, as now being prepared and approved, arises 
from the absence of any discrimination between general industry 
and that type of undertaking which is required for normal local 
existence. The distinction drawn in Part I of the Majority 
Report (paragraphs 64 and 65) between local and basic industry 
is not quite what is here meant; a more restricted type (e.g., 
bakeries, laundries, etc.) is intended. This represents, there- 
fore. a group within the local industries referred to in Part I. 

For lack of this separation of what might be called " Neigh- 
bourhood Industry,” evidence given by the Ministry of Health 
showed that not only are unduly large or too widely distributed 
industrial zones included in planning schemes, but consent to 
industrial use can be given in nearly aU other zones, including 
the newly devised Rural Zone.^ Thus, without national or 
regional guidance, industry may be, and is being, spotted spora- 
dically over the face of town, suburb and country. If a schedule 
of such neighbourhood industries could be prepared, they could 
be dealt with direct by local plaiming authorities and would be 
exempt from a permit under the Industrial Location Authority 
recommended in the Minority Report. With regard to the non- 
neighbourhood type of industry, signs of scattering are already 
evident; planning authorities are at a loss as to whether to 
welcome or refuse permission : guidance and control are urgently 
needed, particularly in country places. 

6. If industrial control is to be exercised upon a national basis, 
it must be integrated into regional and local planning in all their 
aspects, so that allocation of a reasonable amount of land for 
building may be made, with requisite services available, and rich 
agricultural land may be protected and recreation provided for. 

^ In the Ministry of Health Model Clauses for use in the preparation 
of Schemes (1939) out of 9 " use zones ’* suggested, only Speaal or Noxious 
Buildings are prohibited ; other factories are given free entry in 2 zones and 
may be allowed 6y consent m the remaining seven. 
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But beyond all these minimum requirements a proper pattern or 
design must be given to human environment, so that not only 
economic but social and artistic needs may be satisfied. 

The components of such an outlme scheme of national 
development would be similar to those of a normal local plan- 
ning scheme and would include: — 

(i) Industrial and Commercial Location. 

(ii) Agricidture including Afforestation. 

(iii) . Grouping of the Population and consequent Housing, 
and provision ot centres of social and e'ionomic life. 

(iv) Transport (Rail, Road, Water, Air). 

(v) Recreation (National Parks, Coastal Strips, Holiday 
Camps, etc). 

(vp Power, Electricity and Gas. 

(yii) Land Drainage and Water Supply. 

(viii) Other Services. 

7, Each of &ese has its national aspect; and it is true that 
already a considerable amount of national planning of each has 
been and is being carried out compartmentally. Electricity, for 
example, has already completed its National Grid and the 
Ministry of Transport has more recently taken charge of the 
Trunk Roads. The country again is mapped out for land 
drainage and a good deal has been done to secure a water 
supply that is not based upon the big authorities securmg the 
rights: but these two aspects of water are not always inter- 
related. 

Nor, again, is there any suggestion that the new Ministry 
which is proposed in the Minority Report should take 
over these activities wholesale; that would entail absorb- 
ing the whole local and economic control of the country. 
Bui some headquarters is required to which the different 
Departments could bring their needs, as they work out 
topographically, for co-ordination and combination. By this 
means it would be possible to prevent any one of these aspects, 
through zeal for its own importance, becoming hypertrophied. 
The evidence given on both sides as to the relationship between 
the Ministries of Health and Agriculture was not satisfactory, 
and showed the necessity for such co-ordination in planning. 
The mere routine submission of schemes from one Department 
to another for comment is not enough. 

Another example which perhaps may be quoted, although it 
is somewhat remote from the subject of the Royal Commission, 
is that of the controversy which has arisen between afforestation 
of mountainous areas ogi a commercial basis and their use as 
National Parks. Although the creation of these National Parks 
has been recommended by an Inter-Departmental Committee, 
their realisation has been left to some of the poorest local authori- 
ties in the country. The decision as to whether these areas or 
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parts of them shoiold be used for national recreation or com- 
mercial timber growing (or the further question whether these 
two ixses are antagonistic or not) is left to be decided between the 
Government Forestry Commission on the one hand and a volun- 
taiy body, the Coimcil for the Preservation of' Rural England, 
on the other. 

8. There are, again, several Government undertakings of fimt- 
rate importance which are concerned with development or 
ownership of land fpr their own purposes and which, wnile claim- 
ing freedom from interference, could benefit much from access 
to a central Bureau of Information; at present, when obliged, 
they consult numerous Departments and Boards. 

The principal of these Government undertakings at the 
moment are the great Service Departments: much of their loca- 
tional work is already done, but the last sites are in some wa3;^ 
the most difficult to obtain. A great deal of time would be saved, 
privacy maintained and smooth working guaranteed, if authori- 
tative information could be given from a single source and ancil- 
lary action taken (such as the provision of houses when required, 
wmch is now left chiefly to unguided private enterprise) to com- 
plete the new developments, whether of a temporary or per- 
manent kind. There is also the need to prevent Defence pre- 
cautions from clashing with those of Evacuation. 

9. The National Camps Corporation is an example of a 
smaller emergency effort: at this early stage it has been possible 
to locate the camps on suitable sites (in relation to the centres 
of population) by dint of consultation with numerous Depart- 
ments. The camps movement is in its infancy ; when it is ex- 
panded and joined up with Holiday Camps, it will entail a 
complexity of location which can only be satisfactorily dealt 
with as one aspect of national recreation and which is linked up 
with such matters as National Pctrks, Foot-paths and Bridle 
Tracks, Access to Mountains, etc. 

10. Statutory rmdertakers and Crown Lands are at present to 
a considerable extent “ protected ” or exempt from local plan- 
ning control, but they would equally benefit from being con- 
sulted and worked into general planning arrangements. The 
creation of new lines of communication and opening up of new 
areas for development should not be left in the power of even 
the largest statutory undertaker. 

11. Lastly the work of the Special Areas Commissioners repre- 
sents a species of " Inducement " planning for the purpose of 
dealing with a particular problem on a national basis, yet applied 
to defined areas. The cure of unemplo;^ent in these distressed 
areas, without a fuU consideration of industrial location through- 
out the country, i.e. on a wider national scede, carmot be 
effectual. 
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I?® °J the numerous aspects of national develop- 

^ ^ exhaustive: nothing has been said 
about the ^kemely important aspect of conservation of 

human, of country and 
th^ Na+innii®T®^ ^aetes are actively engaged upon this work. 
Hit? <l^asi-official status; ^e Commons, 

Open Spac^ ^d Footpaths Pr^ervation Society; the Society 
for the Prote^on of Ancient Buiklings; the Council for the Pre- 
servation of Rural England (which is equally interested in the 
promotum of proper countiy development). But these 
organi^hons are left to fight „ and raise money witiiout 
any national help. ^ 

A great m^y of the objectives of these societies are of course 
alr^dy dealt with locally and regionally by energetic local 
authonbes, enlightened landowners and public-spirited donors. 

13. The Research Commission proposed in the; Minorily 
Report should be charged with the preparation of ^ out- 
line of general development. The point was made in evidence 
that it IS difficult for the Minister of Health to prepare a national 
scheme and subsequently to sit in judgment upon local or joint 
committee plans which may not conform to the national frame- 
work: “ he cannot be advocate and judge in the same cause.” 

It need not be emphasised that such a plan will not resemble a 
Statutory Scheme in being drawn out, accompanied by a set of 
explanatory clauses, submitted and approved : it will be rather 
a policy than a plan, something flexible and continually evolving, 
based upon research, surveys and experience. 

14. The Research Commission, like the proposed new 
Ministry, should work both centrally and regionally: by means 
of the Regional or Divisional Boards it will be brought into 
direct touch with local requirements, in order lhat there may be 
no danger of over-centralisation. 

In certain cases it may be necessary not only to revise or 
strengthen existing regnal planning but to prepare an outline 
plan in order to bring coherence into a group of sub-regional 
schemes. 

This is required for Greater London where the work of an 
elected Advisory Body has broken down. The Bressey Report 
on Roads, 1937, is a classic example of compartmental plan- 
ning, on a regional basis, of one aspect. On the other hand ffie 
L.C.C.'s South West Area scheme (for Battersea and Wands- 
worth) shows no road proposals at aU (through fear of cl aims 
for compensation), though there may be a secret road plan 
in existence. Industrial areas, focal centres, population group- 
ing, separating open spaces,* and many other matters, are 
equally in need of continued inter-regional study and guidance, 
particmarly in view of the special position of London and the 

Home Counties in relation to the location of industry. 

* The Londoa Green Belt represents a gallant attempt at another piece 
of compartmental planning on a regional scale For a further statement on 
London Planning see Chapter XIV of the Majonty Report 
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II.— DETAILED DEFECTS IN PLANNING POWERS. 

15. The following notes are intended as supplementary to 
Chapter VIII in the Majority Report. They include certain 
more detailed points in connection with Planfiing Powers under 
the Town and Country Planning Act, 1932, ending with some 
notes on the difficulties arising from Departmental duplication 
and omissions. 

Neither Chapter VIII nor these notes are intended to be a 
comprehensive re' 5 'iew ot all the powers available tor the preser- 
vation, development or redevelopment of land. Similarly, they 
are not critcisms of the workings of these powers, nor a list of 
gaps in legislation, except in so far as those powers — their use 
or their absence — may be said to affect the objects for which the 
Royal Commission was appointed. Thus tne general subject 
of amenities, including the control of the appearance of build- 
ings, the prevention ot disfigurement, the preservaton of trees, 
etc., however important, is not primanly the concern of the 
grouping of the population. These requirements, including 
detailed site planning, should be satisfied whatever policy of 
grouping is adopted. 

Zoning Restrictions. 

16. The standards of density, etc. , are largely determined by 
the zoning which, in the Minister’s view, is " proper and reason- 
able and expedient having regard to local circumstances.” 
Planning authorities are, however, unwilling to take the risk 
of preparing really strong schemes, particularly with regard to 
built-upon or rapidly developing areas, although they have the 
right to modify later any provisions that give rise to rlaims 
for compensation. Thus some schemes are weaker than the 
Minister would in fact be prepared to approve. The new Rural 
Zone is not a density provision and is not subject to compensa- 
tion; but it may easily degenerate through weak administration. 

The Minister’s discretion as to what is ” proper and reasonable 
and expeffient ’’ in excluding claims for compensation is a wide 
one, and in principle, at least, would enable him without com- 
pensation to approve a scheme, limiting the density of building 
to any extent justified by his view of expediency and reasonable- 
ness, or entirely prohibiting the erection of buildings because 
their situation might involve danger or injury to health or exces- 
sive public expenditure on services.® He could, theoretically, 
under this power, exclude compensation for zoning a whole 
planning area against the admission of industry, with or without 
consent; but he is hampered by directions imder Section lo of 
the Act. 


® Town and Country Planning Act, 1932, Section 19. 




Pyramidal Zoning. 

17. In practice the policy of the Ministry in approving schemes 
has been to encourage zoning to accommodate trends and 
expectations of the local growth of industry, business and popu- 
lation. A typical instance of this is the “ pyramidal ” density 
and height zoning applied in London and other large towns, 
where schemes usually provide for greater density, height and 
coverage of the sites in the ceiftre of the town, the permitted 
density being reduced outward by two or th^e stages, until Ae 
Rural Zone is reached. In the case of built-up areas the zoning 
for future use is affected by present use, any reduction of 
density or change of use imposed, on rebuilding, involving a risk 
of compensation. But the permitted density, height or coverage 
in schemes frequently permits a substantial increase of building 
bulk on rebuilding. Schemes could be much stronger in prevent- 
ing such increases without incurring compensation, if the 
Minister regarded a stricter limitation as reasonable and expedi- 
ent, a view that in the light of the health, transport, strategical 
and social considerations brought before the Commission, would 
appear to be justified in the case of London and the other great 
towns and agglomerations. 

Limitations on Minister’s Discretion. 

18. The discretion of the Minister has, however, two import- 

ant limitations under the Act of 1932, which did not exist under 
the Act of 1925. (i) Any part of a scheme niay be dis- 

approved by either House of Parliament when laid before it 
(Schedule i, pt. i) : (ii) The High Court may quash the scheme 
or any provision in it if satisfied that it is not within the powers 
of the Act or “ that the interests of an applicant have been sub- 
stantially prejudiced by any requirement of tha Act.”* These 
provisions place the Minister in a difficult position, and tend to 
the weakening of schemes. If a national planning policy is to be 
consistently applied, it would seem desirable to restore the 
discretion of the Minister as under the 1925 Act if only in order 
to avoid the serious drawback of delay. 

Weakness of Administration. 
ig A relatively good planning scheme can be ineffective if 
weaMy administered by the planning authority. The following 
are matters in which defects of administration may anse:— 

(a) Permissive uses of land, such as industries and shops 
in residential areas. 

(&) Release of land from temporary restriction of 

building. — 

« First Schedule. T & C.^ Act, 1932, Part II, i { b ). 
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(c) Approval of plans. 

(d) All forms of supplementary zoning; for example, per- 
mitting a group of houses or a satellite town in a rural zone. 

(e) Consent to buildings (e.g., factories) in rural zones. 

(/) Road proposals subsequent to scheme and not shown 
on plan. These are possible under the Restriction of Ribbon 
Development Act. 

The powers under {a) and (e) of consenting to exceptions in a 
zone, or under ( 5 ) of release from restriction, are a serious 
danger when administration as weak. In some cases the local 
planning authority may give consent to industry without adver- 
tising, in which case the Minister is not informed unless there is 
an appeal or refusal. The latter type of zoning should be dis- 
couraged, except for matters of strictly local usage. 

V 

Default and Revision Powers. 

20. The Minister has frequently been blamed for not speeding 
up and improving schemes under his powers of revision and 
default. With regard to Ihe exercise of default powers (either 
directly or through a local authority) , it is well known how diffi- 
cult it is under our system ot local government, unless it is a case 
ot something more patently urgent (e.g., contamination of 
water) than town planning. It is perhaps more permissible to 
tax the Minister with reluctance to exercise his riglxt to make an 
order to transfer the planning powers of an individual authorily 
to a Joint Committee where proper planning requires it. 

The powers of revision appear to be wide, but the Minister is 
put into a difficult position by reason of his improvement of 
a scheme, he lands the responsible planning authority into heavy 
claims for compensation or purchase. 

It has also been stated that by means of his powers of rewsion 
the Minister can turn a group of more or less unrelated local 
schemes into a plan of unified conception. There are two 
factors, at least, which prevent the Minister from being able to 
do this: (i) many of the major features of zoning are settled 
before the schemes are submitted, imder interim permits; (ii) 
the schemes are submitted to him from time to time according 
as the planning authorities are able to complete them: the 
Minister never has the chance of seeing aU the relevant schemes 
together. 

Interim I^ocedure. 

21. There is a serious weakness in the powers of planning 
authorities in the “ interim ” stage (defined in Section lo 
of the Act of 1932) . The only means of enforcing a 
decision is the threat of demolition, without compensation, at a 
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later stage if the finally approved scheme does not allow the 
development. A recent amendment to the town planning law 
in Eire gives powers to impose penalties for disregard of a 
decision in the inferim period. 

Applications for consent have not at present to be advertised, 
and die public and the Minister do not hear of them if consent 
is given. There should be a right of appeal against interim 
consents, as there already is against interim refusals, which 
might be effected by the interposition of a period of delay before 
the mterim consent becomes operjitive. 

In the area of Joint Committees the Minister has always made 
each constituent authority responsible for interim development. 
This reduces the Joint Committee to a merely advisory status 
during the interim period. The recommendation of the 
Minister’s Advisory Committee on Preservation of the Country- 
side (1938) that the Joint Committee should be the interim 
authority has been considered ultra vires : he can only hand the 
power in default to a County Council. A slight amendment of 
the Act would enable him to act at his discretion. 

Agreements with owners under Section 34 can at present be 
made and varied without publicity and wimout the Minister’s 
knowledge or consent. They have often been used to great 
advantage for secunng open spaces and ^enities, but they 
could be used in such a way as to prejudice the ultimate 
scheme. It is desirable that the Minister’s consent should be 
required for agreements and variations thereof. 


Preservation of Green Belts. 

22. Two methods are at present available for obtaining a 
complete “ cut-off ” between urban units; (i) purchase of the 
land, or (2) inclusion in a scheme as a permanent agricultural 
reservation, but in many cases neither method is practicable for 
reasons of cost in purchase price or of compensation. The tem- 
porary prohibition of building under Sections 15 and 16 of the 
Act, and zoning as a “ Rural Zone,” as now permitted by the 
Minister, do not entail compensation; but neither method can be 
used to obtain a permanent green belt close to the built areas 
unless there is no prospect of building, which is never the case 
on the outskirts of a town. In a few areas somethmg can be 
done under Section 34 by agteements with large and wen- 
disposed landowners. But for the generality of cases noting 
reahy adequate can be done in the^absence of a national policy 

for compensation and betterment.® 

» See Chapter IX of Majonty Report 
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Perpetuation of use and density in central areas. 

23. The difficulties of preventing the increase of the density of 
industrial and business buildings in central areas were explained 
in the evidence of the Ministry of Health. An indus- 
trial use of land discordant to the zoning as approved by the 
Minister for a replanned central area can be extinguished in order 
to bring the use into conformity with the provisions of the 
scheme, on payment of full compensation (section 13, T. & C.P. 
Act). But the ASt also allows “ reasonable alterations and in 
proper cases extensions of existing buildings ” : also a limited 
change of industrial use even after the lapse of two years of 
disuse (or such longer period as the planning authority may 
permit), and a building “ at least as large ” as the one formerly 
on the site. From these it will be seen that it is almost impos- 
sible, except by purchase, to eliminate industrial uses which 
may succeed each other in perpetuity, in discord with the scheme. 
As stated in evidence, the Act tends to keep industries located in 
the centre of the town “ because it puts the existing industrialist 
in a very strong position.”® A similar difficulty exists as re- 
gards dwelling-house zones, compensation being payable if under 
the scheme the authority requires a lower density than the bye- 
laws allow. The difficulty arises because the Act allows existing 
buildings to be replaced unless compensated for. This makes 
the reduction of density too expensive. An amendment of the 
planning law to exclude compensation for any improvement 
of density to a proper standard is desirable. The administration 
of the Act could also be stiffened up to check the tendency to 
allow a considerably greater number of persons per acre in 
" flatted ” schemes than in house and garden schemes in the 
same zone. Schemes do not normally prescribe a maximum 
population density for flats. 

Duplications and omissions. 

24. There is a confusion and duplication of powers between 
the Ministries of Health and Transport. It is possible for a 
planning scheme (under the Ministry of Health) to show no road 
proposals whatever, or for roads prescribed under the Restric- 
tion of Ribbon Development Act (under the Ministry of Trans- 
port) to be shown on a planning scheme ” for mformation 
only,” for fear of claims for compensation for the site of the 
roads. Several circulars from the two Ministries have urged co- 
operation in regard to road planning proposals but recent letters 
in the Press show the confusion that exists for the public. 
Appeals can be lodged with two Ministries simultaneously. The 
Restriction of Ribbon Development Act was in some ways use- 
ful because its powers came into operation at once and did not 

* Ministry of Health, p. 138, Q. 1460. 





wait for the preparation and approval of a scheme; it might 
preferably have taken the form of an amendment of the Town 
and Country Planning Act. 

The Trunk Roads Act, which was intended to make the 
Ministry of Transport a National Road Authority, does not apply 
to the area of the county boroughs; and the whole of the area 
of the London County Council is outside its scope. In other 
cases Trunk Road proposals have),been prepared by the Ministry 
of Transport without consultation with the planning authorities 
and suddenly presented to them after years spint in the prepara- 
tion of schemes and negotiations with owners; this independent 
action may necessitate the complete revision of local planning 
schemes. 

The Minister of Agnculture appears in the past not to have 
been actively concerned in planning; it was given in evidence 
that the Ministry had no contact with the Ministry of ’Health as 
to what is happening in the preparation of planning schemes.^ 
Dr. WiUatts, on behalf of the Land Utilisation Survey, said in 
evidence that the best agricultural land has frequently been 
taken for building without due consideration of its productive 
value. Recently the Minister of Health has decided that under 
the Town and Country Planning Act agriculture may be con- 
sidered as the predominant use of certain land (formerly it was 
considered in terms of building of greater or less density unless 
scheduled as a reservation of open space; agriculture being 
expressly excluded from being deemed a " development ” of 
the land. Section 53) and has drafted a model Rural Zone for 
use in planning schemes. But such zone allows non-agricul- 
tural buildings with the consent of the planning authority. 

Leslie Patrick Abercrombie. 


’ Ministry ol Agnculture, p 179, Q 1859-62 A witness, however, 
stated on behalf of the Ministry of Health that copies of all planning pro- 
posals are sent to other Government Departments interested , see Ministry 
of Health, p. 16, Q. 179 
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APPENDICES TO THE MAJORITY REPORT. 

APPENDIX I. 

List of Government Departments, Organisations and Persons from 
WHOM Evidence has been Received. 

I.— ORAL EVIDENCE. 


A. — Government Departments and Organisations. 


Department or 
Organisations 

r 

Witnesses 

Day of 
Evidence. 

Agnculture and Fisheries, 
Ministry of 

Sir Donald Fergusson, KC.B. ; 
Mr. R R Enfield i 

7 

Associated Road Operators .. 

Major H E. Crawfurd, AFC. 
Mr. Roger W. Sewill, M.A , ! 
M Inst T 1 

21 

Birmingham Corporation 

r. 

Alderman Harold Roberts, i 
LL.B. 

Mr H J Manzoni, M Inst C E. 
Mr L W Faulkner. 

22 

BoardofTrade 

Mr W Palmer, C B. 

Mr R C G. Somervell 

Mr H Leak. 

Mr. W G Nott-Bower, C B E 
Mr. H Beer. 

3 and 4 

Council for Preservation of 
Rural England. 

Mr J Ernest Jarratt 

Mr. C Eric Staddon 1 

Mr. W. R. Hornby Steer, M.A., i 
LLB. 

Mr. H G. Grimn, C B E. 

19 

Counties of Cities in Scotland, 
Association of. 

Treasurer Darling 

Mr. J D. Imne, M A , B.Com 
Bailie A. Ritchie 

Mr J. L Mackenzie. 

Treasurer A T Morrison. 

Mr D. R Bishop, A.S A A. 

9 

County Councils in Scotland, 
Association of. 

The Viscount Traprain. 

Mr. G. Cruickshank. 

Mr A. A Templeton. 

9 

Cumberland Development 
Council. 

Major A Hibbert, D S O , 
MC 

Mr. G. H J Daysh- 
Mr. R E. Gamlen. 

Mr. J R. Williams. 

Mr. John J. Adams. 

16 

Electricity Commissioners ... 

Sir John Snell, G.B.E., 
M Inst.C E., M.I.E E. 

5 

Federation of British Indus- 
tries. 

Mr. Peter F Bennett, O.B.E 
Mr. R. Glenday, M C. 

17 

Garden Cities and Town Plan- 
ning Association. 

Mr Cecil Harmsworth (now 
Lord Harmsworth). 

Mr. F J, Osborn. 

20 and 23 

Garden Cities and Town Plan- 
ning Association of Scotland 

Bailie Mrs Jean Mann. 

20 

Geographical Association 

* Evid' 

Professor H. J. Fleure, D.Sc., 
F R S 

Mr. Wilfred Smith, 
ence not published. 

* 
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Department or 
Organisation. 

Witnesses, 

Day of 
Evidence. 

Health, Department of, for 
Scotland, 

Mr W, S. Douglas, C.B. 

Mr. G H. Henderson. 

Mr. J. M. Vallance, W.S, 

Mr G. Wallace 

Mr W. S Murne. 

Mr. G. Hawley. 

Mr. P. Taylor, 0 B. 2 . 

Dr P , L McKmlay, M.D , 
DPH. 

2 and 29 

Health, Ministry of . 

Sir John Maude, K.B E., C B. 
Mr T H Sheepshanks 

Mr G L. Pepler, F.S.I , 
PP.T P.I. 

Dr. T Carnwath, D.S.O , M B., 
D.Sc 

I, 2, 6 

and 28 

Hundred New Towns Associa- 
tion. 

Mr. A. Trystan Edwards. 

Lord Northbourne 

Mr. M C, M Athorpe. 

19 

Imperial Defence, Committee 
of 

Major-General H L. Ismay, 
CB. 


Labour, Ministry of 

Mr Humbert Wolfe, C.B., 
C.B E. 

Mr. S L Besso. 

Mr P. Y Blundun. 

Mr. H. H. Montgomerie 

Mr. A Reeder. 

10 and II 

i 

1 

Leeds Corporation 

Councillor John Tait 

Mr Thomas Thornton 

Mr.J E.Acfield,A.M.Inst.CE., 
M.T P I. 

Mr. E. H. Gregory. 

22 

Letchworth Garden City 

Sir Edgar Bonham Carter, 
K.CM.G,CLE. 

Dr. Norman Macfadyen, M.B., 

, DPH. 

20 

Liverpool Corporation 

Alderman A E. Shennan. 

» Mr W H. Baines 

Mr. P S. Harvey 

24 

London County Council 

The Rt Hon. Herbert Morrison, 
M.P 

Sir George Gater, C.M.G., 
D.SO 

Mr. Herbert Westwood, F.S.I. 

13 and 14 

Land Utilisation Survey of 
Britain. 

Dr. L. Dudley Stamp, B.A., 
DSc 

Dr. E C Willatts, B.Sc., Ph.D. 

* 

London Passenger Transport 
Board. 

Mr Frank Pick. 

Mr. F A. A Menzler. 

12 and 14 

Manchester Corporation 

Mr F. E. Warbreck Howell. 
Mr. J. Lythgoe. 

Mr. J. Bennett Storey. 

5^4 

Municipal Corporations, Asso- 
ciation of. 

Mr F. E. Warbreck Howell 

24 


♦ Evidence not published. 
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Department or 
Organisation. 


Witnesses 


Day of 
Evidence. 


National Industrial Develop- 
ment Council of Wales and 
Monmouthshire . J 


North-East Development 
Board. ^ 

Port of London Authority . 

Railway Companies' Associa- 
tion, 


Registrar-General for England 
and Wales. 

Registrar-General for Scotland 


Councillor George Williams. 
Professor H A, Marquand 
Professor K S. Isles 
Mr Percy Walker 
Mr Terence Young. 

Mr D J. Davies 

The Viscount Ridley, C B.E. 

Mr, G H J. Daysh 

Mr, T H Howard 

Sir David Owen. 

Mr E. L Stanley. 

Sir Ralph L Wedgwood, C B , 
CMG 

Mr. O. H. Corbie 
Mr A Forbcs-Smith. 

Sir Sylvanus Vivian, C B. 

Dr P. Stocks, M.D 
Mr. J. G. Kyd 
Mr A McKinlay 
Dr P. L. McKinlay, M D , 
DPH 


16 


18 


x8 

21 


28 

29 


Royal Burghs of Scotland, 
Convention of. 

Royal Geographical Society 


Scottish Economic Committee 


Slough Estates, Ltd . . 


Town Planning Institutef 


Sir Henry S. Keith, LL D 
Ex-Provost J R Rutherford 
Professor E G R. Taylor, 
DSc 

Dr L. Dudley Stamp, B A , 
DSc. 

Sir Steven Bilsland, Bt , M C. 
Mr Norman Duthie, C A. 

Sir William Goodchild, CMG 
Mr. A. Noel Mobbs, O B.E. 

Mr E. H. Dulley 
Mr. C W Fairall 
Major Leslie Roseveare, O B E., 
M Inst C E , P P.T P I 


15 

* 


15 


II 


19 and 23 


Trades Union Congress 


Transport, Ministry of 


Welwyn Garden City .. 


Mr W Harding Thompson, 

MC., FRI.B A., VP.TPI 
Mr E. G Allen, F R.I B A , 

P P T P I. 

Mr John Dower, M A., 

A R I B.A , A M.T P.I. 

Mr A. A, H. Findlay 27 

Mr G A Isaacs. 

Mr, G Woodcock, M A 

Mr L Browett, C.B., CBE. 8 

Mr. R. H Hill, C.B. 

Mr. H W W. Fisher, M B E. 

Mr A. E. Kirkus, O.B.E 
Mr A. Clark. 

Sir Theodore Chambers, 20 

K.B.E., F S L 
Mr John Eccles, A C.A 


♦ Evidence not published 

t The Royal Institute of British Architects and the Ramblers' Association 
have associated themselves with the Report of the Committee of the Town 
Planning Institute reproduced m the Minutes of Evidence, 23rd Day. 

{ The Welsh Parliamentary Partv have associated themselves with this 
Evidence. 
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B. — ^Witnesses Appearing in an Individual Capacity. 


Name of Witness, 

Day of Evidoict, 

Sir Charles Bressey, C.B 

* 

Mr J. R. H. Cartland, M.P. .. 

i8 

Sir Daniel Hall, K C.B . . . . 

# 

Sir Gwilym Gibbon, C B., C B.E., D.Sc. 

25 

Mr. W. L. Hichens 

25 

Mr. Harold Macmillan, M P ^ . 

18 

Lord Portal " . . 

* 

Mr W. A. Robson, B.Sc., Ph D , LL.M. 

23 

Sir Ernest Simon 


Sir Raymond Unwin, P.P.R.I.B. A. .. '... 

* Evidence not published. 

. . 25 and 20 


II —WRITTEN EVIDENCE OR MEMORANDA. 

Ainery, Rt Hon. L. S , M.P. 

Association of Development Officers. 

Atlantic Steam Navigation Co., Ltd. 

Barking Corporation. 

Birkenhead Corporation 

Blythe Borough Council, and the Urban District Councils of Ashington, 
Bedlington, and Seaton Valley. 

Board of Education. 

British Cycle and Motor Cycle Manufacturers' and Traders’ Union. 

British Electrical and Allied Manufacturers’ Association. 

„ Engineers’ Association. 

„ Funuture Trades Joint Committee. 

„ Iron and Steel Federation. 

Brooke, Mr. Henry. 

Charity Orgamsation Society. 

Chelsea Metropolitan Borough Council. 

Commissioner for the Special Areas (England and Wales). 

„ „ „ .. . „ (Scotland). 

Co-operative Wholesale Society. 

County Councils Association. 

Courtaulds, Ltd. 

Crompton Parkinson, Ltd. 

Cumberland County Council 
Daly, Mr. MichaeJ, M A. 

Department of Agriculture for Scotland 

„ „ Scientific and Industrial Research. 

Durham County Council. 

„ Rural District Council 
English Linear Cities Association. 

Essex County Council. 

Flintshire County Council. 

Garland, Dr. T. L. 

Glasgow Corporation. 

Grimsby Corporation. 

Goyder, Mr. G. A. 

Holsinger, Mr. F. E. 

Jarrow Borough Council, ^ 

Joint Committee of Cotton Trade Organisations. 

I 

X94Z2 
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Land Settlement Association 

London Scots Self-Government Committee. 

Macdiarmid, Mr. A. C. 

Markham, Mr S F., M.P. 

Middlesex County Council. 

National Council of Social Service. 

,, Gas Council. 

Newcastle-upon-Tyne Corporation. 

Newport (Mon.) Corporation. 

Paper Makers* Association of Great Bntam and Ireland. 

Pearson, Dr S. Vere 

Population Investigation Committee. 

Pnce, Mr. M Phillips, M.P. ^ 

Radio Manufacturers* Association. 

River Severn Development Association. 

Royal College of Physicians. 

„ » „ „ (Edmburgh). 

Rural District Councils Association. 

„ Reconstruction Association. 

Scottish Education Department. 

„ Office. 

Sheffield Chamber of Commerce.* 

Shipbuilding Conference. 

Sdk Association of Great Britain and Ireland, Incorporated. 

Society of Bntish Aircraft Constructors. 

Stapledon, Professor Sir R. G., C.B.E., M.A. 

Surrey County Council. 

Thameside Industrial Development Board 
Trafford Park Estates, Ltd. 

Travel and Industnal Development Association. 

Tyneside Industnal Development Board. 

Ulster Development Council. 

Unemployment Assistance Board. 

Urban District Councils Association 
Wool Textile Delegation 

* The evidence of the Chamber of Commerce is supported by the Sheffield 
City Council. 
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APPENDIX II. 

A MEMORANDUM ON THE LOCATION OF INDUSTRY. 
BY PROFESSOR J H. JONES 


CHAPTER I. 

Factors in Location. 

Introduction. 

It is, perhaps,, idle to search for a theory of location which may be used 
to explain the present distribution of industry and the industrial popula- 
tion. The analysis must be descnptive. In “die Middle Ages and for long 
afterwards Great Britain was an agnculturaJ country and its trade with 
other countries was relatively small m amount, though not necessarily 
unimportant in character. The people of the country were widely scattered, 
mainly on farms and m hamlets. Here and there villages and small towns 
had become centres of crafts and trades, supplying the needs of the 
farming communities in their respective regions, while a few grew to be 
relatively important centres of marketing and distribution, particularly 
of exports and imports. 

The present distribution of industry and the industrial population 
represents a growth from that past, and can only be understood in the 
light of the past. It does not necessarily bear resemblance to the dis- 
tribution that would have been deemed desirable if the present population 
had been brought into this country from without, in recent years. The 
scattered population of earlier centuries everywhere tended to increase, 
and all had to live. In order that they might live they had either to 
find work in their native places or to migrate to other places that pro- 
vided better opportunities. As Adam Smith long ago pointed out, of 
all baggage human beings are the most difficult to remove. People 
sought, and found, the kind of work to which they and their locality 
seemed most easily adapted in a changing economy, and their choice was 
determined by numerous influences, not the least being the urgency w 
the need to do something that would enable them to Hve, and the strength 
of the desire to live as generously as possible. 

The explanation of the present distribution of industry and the indus- 
trial population must therefore be sought in a combination of circumstances, 
including ** historical accident," rather than in a single cause or an 
inevitable chain of causation. Nevertheless, it is possible to disentangle 
many of the factors influencing the distribution of industry during the 
nineteenth century and afterwards, and to provide some measure of their 
strength Before doing so it is necessary to distinguish between industry 
and the industrial population. Without discussing in detail, at this stage, 
the importance of the existence of a suitable supply of labour as a factor 
tending to attract a new industry or industrial establishment to a given 
distnct it is clear that Lancashire and Yorkshire, for example, were 
populated before the cotton and woollen industries were concentrated 
in those counties, and that the people had to live, and to work in 
to live. It was they who selected their line of industrial development, 
and they followed the line of least resistance or greatest opportunity. 
Those who were fortunate in their choice made their district attractive 
to others in search of work. 

I 2 
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Migration 

The importance of migration as a factor in industrial development is 
immediately apparent. The growth of large urban areas in the nineteenth 
century was clearly due primanly not to an exceptionally high rate of 
natural increase of the native population, but to a lafge influx of people 
from other places It is highly probable that these were mainly drawn 
from the surrounding districts, particularly agricultural districts, where 
the rate of increase in population was far below the rate of natural increase. 
When agricultural land is fully employed and its employing capacity has 
reached its limit the surplus population is compelled to find employment 
elsewhere, and the gneater part tends to migrate to the nearest places 
at which employment is available, such places being the rapidly growing 
urban areas containing developing fhdustries 

This factor in migration deserves greater attention than it has yet 
received. One result of the industriahsation of Great Britain and the 
growth of mternational trade in the nineteenth century was that the 
agricultural industry grew less rapidly than population, and was, therefore, 
unable to absorb all those representing the rate of natural increase in the 
agricutoral population. Moreover, large agricultural communities did not 
maintain a proportionately large army of workers supplying those local 
services, such as transport and distributive services, to be found in urban 
areas. For these reasons agricultural areas were characterised by a steady 
migration of a continuing surplus to industrial centres. In large regions 
that were predominantly agricultural regions, such as East England and 
South West England, the rate of growtti of population was much lower 
than the average rate for the whole country, while that of large regions 
contemmg the new industries, such as Northumberland and Durham, West 
Riding and South Wales was much higher, for long periods, than the 
national average. Thus migration from agricultural districts to urban 
districts within the same region was supplemented by migration from 
regions predominantly agricultural to others that included the new and 
rapidly developmg industries. Nevertheless it is broadly true to say that 
such industries were nurtured by the people of the region within which 
they were established, and that their establishment represented, in large 
measure,* the search for local employment by such people as the alternative 
to long-distance migration. The degree of success attending the search was 
largely determined by the natural resources of the region, but also partly — 
and in increasing measure — ^by man-made facilities 


Process of Selection 

But that is not the whole of the background against which the forces 
determining the location of mdividual industries should be examined. The 
mining and the chief manufacturing industries of the nineteenth century 
were in existence before the industrial revolution and at that time were 
widely scattered. A process of selection followed and one effect of the 
revolution was to foster geographic concentration, those areas being 
favoured which appeared in the circumstances of the time to offer the 
^eatest advantage. In the case of many industries, such as textile manu- 
facture, it is literally true to say that it wss a process of trial and error. 
Again, the introduction of steam power and the factory system meant an 
enoOTous increase in the producing capacity of an industrial establishment, 
with the result that the number required to supply a given output was 
co^espondingly reduced. This change was obvious when the factory 
industry supplanted the cottage industry, but it continued throughout the 
nmeteenth century, and still continues. In the early days of rapid 
ex|^u^on the number of establishments in an industry naturally increases 
—witness the recent history of the motor vehicle and electrical industries— 
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but it does not increase so rapidly as the output. In most of the older 
industries, such as flour millmg and boot and shoe manufacture, concentra- 
tion has been so pronounced that while the output has increased the 
number of producing establishments has steadily diminished. It will thus 
be seen that the process of geographic concentration, based upon trial and 
error, may not mean any increase, and never means a proportionate 
mcrease, in the number of employers (by whom the location of an estab- 
lishment is determmed) in the area favoured by the industry. 

Moreover, when, during the penoid now under consideration, new 
employers entered an industry, it may be presumed that they were usually 
people who had been trained for the work in an Establishment already 
existing in the same industry or in a co^ate industry. Usually they were 
encouraged to embark upon a new enterprise by the prospect of success 
offered by the proved success of their own employers. Presumably, there- 
fore, the location of the latter’s establishment was satisfactory; in any case 
the new venturers knew the district and its facilities and opportunities far 
better than they knew other districts and their relative advantages. It 
was, therefore, natural that they should become neighbours as well as com- 
petitors of their former employers. Thus a growing industr;^ tended to 
grow in the district in which it not only already existed but was also 
sufficiently profitable to excite the spirit of emulation among the ambitious 
employees of existing employers It was partly m this way that the 
process of trial and error worked out. 

Nor should it be forgotten that, just as districts competed for an industry, 
so, too, industries competed for a district. Men needed work but industries 
also needed workers. A distnct might relax its hold upon one industry 
not because it was less advantageous than another district which 
strengthened its hold, but because another industey offered even greater 
opportunity for profitable development. There is a limit, dictated by 
population, to what a district can undertake, so that districts, like people, 
are forced to make a choice. This is part of the explanation of the 
restricted growth of the textile industry in the Clyde region, where it was 
held in check at the cntical s^^ge by the growth of the shipbuilding and 
metal industries, which offered greater attractions. The history of 
Birmingham in the nineteenth century shows that when one industry 
declined its place was taken by another fot which the district afterwards 
proved to be well adapted. 

It follows that one of the factors by which the home of an industry may 
be fixed is that an even better home may have been reserved for another 
industry, for which it is better suited. An engineering firm may find it 
more profitable to make underground conveyors than surface conveyors, 
while able to make the latter more cheaply than they are actually being 
produced by many successful firms. The principle of delegation operate^ 
ni the case of districts as well as in the case of firms and individuals; and 
it will be shown that the adaptability of areas that are suffering from or 
threatened with industrial decline is influenced by this principle. Thus, 
for example, to destroy first class agricultural land by devoting it to an 
industry that could be established elsewhere with little loss of efficiency 
may be to employ the economic resources of the nation in a wasteful 
manner. What has been done cannot be undone. 

Finally it should be observed that, just as an increase in the average rize 
of industrial establishments means that the number of es^bhsbments does 
not mcrease so rapidly as output, and frequently diminishes m a Rowing 
industry, so, too, the increase in efficiency which is associated with the 
concentration movement means that the number of people employed in 
an industry does not increase so rapidly as output, and may ev^ dimix^h 
in an expanding industry. That being so an industri^ community founded 
upon one big industry may find it necessary, even if the output of that 
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industry is increasing, to attract other industries in order to find employ- 
ment for the growing mdustrial population Thus the limit of specialisa- 
tion is reached and an inevitable tendency appears towards real 
diversification,^ which may also be favoured by other circumstances. 
Thus, for example, if it be assumed that smce the -war the ef&ciency of 
the mining industry has been increased by twenty per cent., an increase 
of less than twenty-five per cent, in the output of a district would mean an 
actual reduction m the number of miners employed in that district. 
While, measured by output, the importance of mining in the economy of 
a district may increase, it may decrease when measured by empl03mient. It 
will be shown that ap,considerable proportion of the post-war unemployment 
m the mining districts has been associated with the increase in the eflBlciency 
of mining and the failure of «ome of the districts to attract other 
industries that would provide alternative employment. 


' Natural factors. 

The above preliminary considerations show that a discussion of the 
factors dei-ermming the geographic distribution of industry should b6 
concerned not only with the factors that determine the location of new 
industries but also with those that determine the geographic concentration 
of older industries that were once widely dispersed. On the other hand, 
it is restricted to those industries that may be described as the “ basic '' 
industries* of an area. In every community there are industries and 
services that are essentially local in character, and others that are regional. 
Such industries and services, therefore, continue to be widely dispersed, 
and create no problem of regional location. Cheap and easy transport is 
a condition of concentration — ^which means the distribution of products 
over a wide area. Commodities that are heavy or bulky relatively to their 
prices, such as buildmg bricks and metal containers, cannot profitably 
be conveyed great distances, and are, therefore, made as near their 
respective markets as possible The element of choice (regional as distm- 
guished from local) only becomes important in the location of industries 
& and when the products can be conveyed considerable distances and, 
therefore, command a wide market. But it will presently be noted that, 
even in such cases, the comparative cost of transport (i.e difEerences in 
the cost of transport) may be an important element in the location of an 
industry or in the Ime of specialisation followed by a part of an established 
industry. 

It has already been submitted that the choice of region or district is 
determined by a combination of circumstances rather than a single cause. 
In some cases, such as mining, there is an overriding factor, such as the 
existence of mineral deposits. But in the early days of coal mining 
it was the outcrop near the market that was favoured; and even at the 
present time the London market is served by those areas from which 

^ Diversification is an ambiguous term when apphed to industry. It may mean 
{a) diversity of occupations, (d) diversity of mdustries, {c) diversity of products for 
the general market The shipbuilding industry covers a large variety of occupa- 
tions. It supports a great variety of subsidiary mdustries. But these occupations 
and industnes depend upon shipbuilding for their existence. The term is here used 
in the third sense, the industries being as independent of each other, or of some 
other industry, as industnes can be in the modem economic system. Thus, coal 
production, cotton manufacture, general engineering and the manufacture of leather 
goods would constitute a group of diverse mdustries. 

* A defimtion of basic industnes in this sense is given in Part I of the Com- 
mission's Report (par. 65). Briefly thdjr are the industries the products of which 
are ** exported ” to markets outside the area They are the foundation of the 
economy of the area m the sense that without such industries no area could main- 
tain a population m excess of that which could be maintained under a self-suflacmg 
economy. 
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(otlier things being equal) transport costs are lowest, or in which (if 
other things are not equal) the costs of coal delivered m London are lowest. 
Thus the parts of the coalfields that are developed in any period are 
determined by a number of factors, among which the cost of transport 
to the market is important. Again, some industries, such as textile manu- 
facture, require a plentiful supply of soft water. But this condition is 
satisfied in many parts of the country, so that the existence of the 
necessary supply of suitable water can never provide a simple and com- 
plete explanation of the location of the mdustry. The fact that a 
supply of suitable water is a prerequisite merely reduces the number of 
areas between which a final choice is made, such choice being mfluenced 
by other considerations 


A Double IfisUnction 

It is important, at this stage, to draw a double distinction, the first 
being between the original forces or prospective advantages that first 
attract ‘an mdustry to a particular region and those advantages that 
are afterwards created by man and tend to foster the growth of the indus^ 
in that region. The latter, which are not the monopoly of any region 
but may be provided in most places, may become so im;5ortant as to 
overshadow the former and to enable the industry to flourish long after 
the original forces have lost their strength, or relative strength. The 
second distmction is between the forces determining the region, or pad: of 
the country, in which the industry is established and those determining 
the particular localities, within the larger region, in which the industrial 
estabhshments are erected. It is the distinction between regional distribu- 
tion and intra-regional or local distribution. 

This double distinction is important for two reasons. In the first place, 
it will be shown that man-made advantages have been largely responsible 
for the growth of large conurbations in particular regions, not only because 
they have tended to concentrate the establishment of the first industry 
into relatively small areas but also because they have attracted other 
industries for which the area is not inherently more suitable than other 
less developed areas. In the second place, it wiU be shown that even 
regions selected for the location of many new industries have been 
determined far less by inherent or natural advantages than by acquired 
or man-made advantages, one of which is the previous existence of a 
large conurbation. A conurbation tends to perpetuate its own growth; 
on the other hand it will be shown that this tendency is itself of such 
a nature that it can be controlled. 

Transport and Power 

The purpose of production is to provide goods or services to the members 
of a community at the lowest possible total cost. Costs may be divided 
into three parts, those of collecting the materials, of preparing the product 
and of conveying it to the consumer. Minerals can only be collected 
where they lie, and their markets are mainly determined by the relative 
costs of distribution; for even if such costs are comparatively low, mmor 
differences may be of major significance. Thus the Scandinavian countries 
and Baltic ports are mainly supplied from the coalfields in the North-East 
of this country, while Atlantic and Mediterranean ports are supplied from 
South Wales. Both Durham and South Wales, before the 1914-1918 war, 
esxported nearly one-half of their r^ective outputs. 

In the iron industry differences in the cost of converting iron ore into 
pigiron are due to differences in management and technique and as a 
factor in location may thus be regarded as negligible---the most ^cient 
technique was available in all places. The goyeniing factor was Ihe cost 
of transport. Coal was used as raw material in the manufacture of 

I 4 

1941® ^ ^ 



254 

coke, wkich, in turn, was mixed with ore and limestone in the blast fur- 
nace. Thus the pigiron industry was attracted to those districts which 
offered the lowest combined transport costs per ton of pigiron. If the 
ore had a high content of iron and a relatively large amount of coal was 
needed to produce a ton of iron, the industry was naturally located near 
the coal, and on that part of the coalfield which wa's within easy reach 
of limestone. Similarly steel production, which needed coal for the gas 
producer plants, was irresistibly drawn (like all ** furnace " industries) to 
the coalfields where, moreover, the cost of transporting the pigiron was 
low, if the local iron was of a suitable character 

Such was the explanation of the location of the industry during the 
greater part of the nineteenth century. But the industry was slowly 
shifting. Local ores near the coalfields were slowly being exhausted and 
it became necessary to import the raw material of the rapidly extending 
steel industry. In some cases the iron ore was imported, and a saving of 
transport costs was effected by erecting blast furnaces on or near coal- 
fields that were themselves near the coast. But there was a marked 
tendency to develop the steel industry upon imported pigiron. This was 
particularly parked in South Wales and Scotland. 

Again, the importance of transport costs is shown by the process of 
specialisation within the steel industry, a process which is explained 
by the effort to reduce to a mmimum the cost of distributing and market- 
ing the product. Thus, for example, the South Wales steel industry 
speciahsed in the production of small ingots and bars, the raw material of 
lie tinplate industry^ which, in tum, formerly exported nearly three- 
quarters of its output; the Sheffield steel industry specialised upon cutlery 
steel and upon forgings &c. required in the finishing industries of the dis- 
trict; the steel industry in the North-East specialised upon the production 
of steel for ship plates, boiler plates, girders and other materials required 
in engineering and shipbuildmg. More recently, the industry in the West 
Midlands has concentrated upon the production of motor sheets for the 
motor car industry of the Midlands. Thus iron and steel production is 
the centre of groups of industries and in any attempt to measure the 
changing factors in location, each group should be regarded as a unit. 

Fiaally it should be observed that in recent years a matenal technical 
change in the iron and steel industry has exercised a profound influence 
upon recent geographic trends. The conservation of heat and other 
economies achieved in modem integrated plants has made it profitable — 
particularly with the aid of tariffs upon imported iron and steel — ^to utilise 
low grade ores in Central and East England. Among those economies is 
a considerable reduction in the amount of coal required to produce a ton 
of steel; and this, combined with the fact that the ores have a low content 
of iron, has led to the establishment of new integrated plants near the 
ore deposits and remote from the nearest coalfield. This is in keeping with 
modern trends. Iron ore is smelted in the North of Spain where, pre- 
sumably, integrated plants will eventually be constructed. Swedish ore 
is smelted in Sweden. Copper ore, once imported into and smelted and 
refined in South Wales, is now treated near the mines in the United 
States of America and elsewhere. 

It will thus be seen that the cost of transport has played an out- 
standing part in determining the location, and changes in the location, of 
the iron and steel industries — ^partly the relative costs of transporting the 
coal to the ore and the ore to the coal, and partly the cost of distributing 
the product, the latter influencing the type of product produced in a 
given district; But it should be observed that me method of charging 
has tended to reduce the cost of transport as a location factor. Coal 
and iron ore, being bulky in relation to value, are placed in a low class 
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in the railway classihcation of traffic and charged a relatively low ton-mile 
rate. Moreover, the tapering system of charging, under which the late 
per ton rnile is reduced as the distance over which the goods are con- 
veyed IS increased, tends to reduce the disadvantage of distance and to 
weaken the centripetal force exercised by the coalfields Nevertheless, in 
the smelting and refining of metals and the production of semi-manufactured 
products, coal is a raw material and a source of power, so that the pull 
of the coal producing areas, in combination with the areas producing 
other minerals, is irresistible. 

Until recent years coal was also the almost universal source of power 
employed in other manufactunng industries, so t^at the mining areas 
exercised an attracting influence, determined, other things being equal, 
by the amount of power needed per uflit of the product of the industry 
Other thmgs were never quite equal. Cheap coal was an advantage, but 
the coal producing regions offered further advantages to which reference 
will presenrtsly be made, so that many manufacturing industries were 
attracted to coal producing areas partly for reasons other than the exist- 
ence of cheap coal. Even before the advent of electricity many important 
industries flourished at considerable distances from coal mines, their 
location being mfluenced to but a small degree by the cost of transport, 
either of matenals or of the finished products. The textile industries 
provide examples of this fact. 


Transport Facihhes. 

But a clear distinction should be drawn between transport costs and 
transport facilities, which include convenience and economy of time Before 
tile discovery of the internal combustion engine and the development of 
transport by road, industrial traffic was earned by rail and canal. Most of 
the railways were built, between 1840 and i860, to link up the relatively 
populous centres of that period. Apart from London, Hull and Liverpool, 
all such centres were in or very near coal producing regions, some of which 
contained several sufficiently large aggregations of people and factories to 
justify the construction of transverse railways or of railways running almost 
parallel, at no great distance from each other. The railway facilities 
created in those days exercised a profound influence upon subsequent in- 
dustrial development. Industries were established along the paths of the 
railways. In the larger centres, such as Birmingham and Manchester, both 
railway and canal facilities were available, and these, combmed with other 
advantages, both natural and acquired, attracted many mdustries during 
the remaining decades of the nineteenth century. But even other industries, 
in which the forces favouring dispersal were strong, were attracted by the 
existence of transport facilities, and were grouped at different places along 
the railway lines. 

It may thus be stated that while the railways were first constructed to 
link up the populous centres then existing, they exercised a profound in- 
fluence upon the distnbution of the increase in population until the end of 
the first decade of the twentieth century Moreover, the influence of rail- 
way junctions was greater than that of other parts, even when such junc- 
tions were rendered necessary (as in the case of Crewe) for geographic 
reasons rather than by the existence of aggregations of people sufficiently 
large to attract competing railway companies. A railway junction gave the 
surrounding district a high “ nodality.** Birmingham, for instance, owes 
its nodality to railways and (to a less extent) canals. Before these were 
constructed its central position, remote from the coast and the possibility 
of coastwise trade, constituted a handicap to industries supplying products 
to other populous areas in Great Bntain, and an even greater handicap 
to exporting industries. 
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Cost of Distnhution, 

It has been shown that transport costs and transport facilities influence 
the location of an industry mainly by influencing the cost of collecting the 
materials and the cost of distributing the final product to the market. If 
the cost of distribution comprises but a small proportion of the value of the 
product the market for that product will be correspondingly wide and its 
influence (other things being equal) upon location correspondingly weak. 
On the other hand, even if Ihe general influence of transport costs is weak, 
differences in costs between competing areas may have a profound effect 
upon their relative progress If the cost of collecting the materials is 
relatively high, the afctraction of the industry to the source of supply will 
be correspondingly strong. * 

But there may be many sources of supply, in which case other factors 
exercise a decisive influence. It is often stated that one such factor is the 
existence of a supply of labour Before the influence of labour upon the 
regional distribution of industry is examined it should be observed that in 
the case of shipbuilding the decisive influence was the existence of a 
suitable natural waterway. First the Thames and afterwards the Clyde, 
Tyne Tees, Wear, and Mersey revealed their natural advantages for the 
construction of ships, always increasing in size and complexity, and making 
evergrowing demands upon the steel, engineering and allied industries By 
placing coal and iron ore within easy reach of four of these rivers, nature 
practically dictated the chief regions to be devoted to modem shipbuilding. 
And it will be shown that their claims have been strengthened by human 
effort. 


Labour Supply 

The influence of labour upon the regional (as distinguished from local) 
distribution of indus*^ is probably more difficult to estimate than that of 
any other factor. It is obvious that the possibility of obtaining an adequate 
supply of labour is a prereqmsite of the establishment of an industry, or part 
of an industry, in a place favoured by other circumstances. Just as a manu- 
facturer in the nineteenth century avoided places remote from railways, so, 
too, he avoided places at which there was no opportunity for securing 
labour ^ But opportunity did not necessarily imply the pre-existence of 
labour in a chosen place; if housing facilities existed or could be provided, 
it was always possible to attract labour from other districts. Many mine 
owners found it necessary to build cottages for their workers in order to 
secure the necessary supply of workers, and their example was followed by 
many manufacturers. In general, however, manufacturing establishments 
were not tied so rigidly as coal mines to particular localities, while the con- 
struction of houses and the provision of other facilities necessitated con- 
sidemble expenditure of capitel and the assumption of risks and responsi- 
bilities alien from those associated with manufacture. The result was that 
industrial establishments were usually placed within easy reach of a supply 
of labour. 

But this action influenced local rather than regional distribution of 
industry, and provided part of the explanation of the growth of large 
urban^ areas; it does not explain why those areas should have been 
urbanised, rather than areas in other parts of the country. In all the 
main regions there was an adequate supply of labour for employment 
in the new and the growing industries, such supply representing not only 
the natiual increase of population but also (as already stated) the surplus 
created by the increasing efficiency of established industries that were not 
expanding with sufficient rapidity to re-absorb that surplus. Regions that 
were unable to attract the new establishments were unable to retain 
that surplus, while the selected regions were only able to provide the 
necessary labour by receiving that surplus, for which housing and other 
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facilities were provided by speculative builders and m other ways. In 
the former the total increase in population was less rapid than the 
natural increase : there was net emigration; in the latter the total increase 
was more rapid than the natural increase: there was net immigration. 
It may thus be stated, while emphasising the importance of the exceptions, 
that, in general, the availabihty of labour was not a significant factor in the 
regional distribution of industry during the nineteenth century. 

Skill, 

In some cases, however, the existence of a supply of labour was not 
merely a condition but also an active influence ujjon the location of an 
industry or part of an industry. The growth of the shipbuilding industry 
on the Clyde produced a large supply(»of skilled engineers trained in the 
processes associated with heavy engineering, and the fact that such en 
gineers were available largely explains the growth of other branches oi 
heavy engineering, including the production of heavy machine tools, sugar- 
crushihg machinery and mechamcal coal cutters and conveyors. There 
is, perhaps, no more striking example of the importance of specially trained 
labour as a factor in location than the heavy chain and anchor industry 
in the Cradley district of South Staffordshire, presumably the least likely 
of all places for the production of anchors and ship cables. The earlier 
and decisive advantage possessed by that area (a supply of iron and of 
coke most suitable for ihe industry) has disappeared Nevertheless, the 
workers are so expert in their work (which calls for both skill and heavy 
physical effort) that attempts made to establish a similar industry near 
the shipyards failed. If an industry requires highly skilled workers and 
these are already concentrated in one region their existence may exercise 
a decisive influence upon the location of that industry. 

Female Labour, 

But that is not the only case in which labour influences the distribu- 
tion of industry. The cotton industry flourished in South East Lancashire 
and the neighbouring districts as the result of a combinatioto of several 
factors none of which was suflacientiy important to be decisive. The 
spinning section of the industry was developed in the southern part of 
the area, around Manchester, and gave employment to the available supply 
of female labour, for which reason the weavmg section was established 
farther north, where a large supply of women workers became available 
with the steady decline in hand loom weaving. 

It is possible that, m future, the influence exerted by the existence 
of a supply of women workers will become a stronger and more active, 
if not a decisive, factor in the location of mdustty, but it cannot be 
confidently assert^ that it has already done so to any great extent. Many 
of the newer nineteenth century industries and of those that have since 
been bom are light manuffLctuiing industries in which power is not so 
important a factor in costs as in the case of older and ** heavier indus- 
tries. For this reason they were not so strongly attracted to the coalfields 
even in the days when steam power enjoyed a monopoly. Many such 
industries employ female labour and thus congregate early in fairly 
large towns m which such labour was available. But they were drawn 
to towns that also offered other advantages. Such industries were estab- 
lished, for example, in Leeds, but not merely or wholly on account of 
the existence of female labour. Women and girls were already employed 
in the wool textile industry in the manufacturing towns of West Yorkshire. 
Leeds, an engineering centre, possessed a reservoir of female labour that 
could be drawn upon. But a similar reservoir exists in the mining and 
steel districts of South Yorkshire, such as Sheffield and Ro^erham, and 
has not yet been drawn upon. Leeds attracted the industries employing 
females because it offered other local advantages. On the other 
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iiand, when the reservoir has been exhausted industrial establishments 
employing female workers must either draw from surrounding areas 
(as is done at York) or be transferred to (ot be supplemented by 
additional establishments erected in) other places. Already mining dis- 
tricts in the West Riding are begmning to attract industries employing 
female labour, partly on account of the growing scarcity of female 
labour in the larger and more ** mixed ” towns and partly because such 
mining distncts offer greater advantages other t3Tpes than are to be 
found in other m ining distncts. But these are preferences shown within 
a region rather than preferences ov^r other regions. In the latter case 
special skill rather than sex is the relevant factor. 

If, during the periCd with which this section is mainly concerned, 
an industry was to be attracted to giny region it was necessary that labour 
should be available, and those districts, within the region, were selected 
m which there was no serious danger of a prolonged shortage. But (as 
already stated) it was not necessary that it should already be there, in the 
form of an unemployed pool. Both labour and the industry were attracted 
by the same set of influences, and for each the other was to be added 
to those influences in a d3mamic world. The influences to which reference 
is here made are those advantages that are acquired as the result of indus- 
trial concentration and are created by. human effort. It is impossible to 
enumerate all such advantages, which vary from place to place and are 
partly determined by the character of the main or basic industry or in- 
dustries It will be sufficient to submit illustrations. 

Economies of concentration 

When several establishments in the same mdustry are located m the same 
district they constitute a market for a number of subsidiary industries 
These may provide special services or supply miscellaneous materials other 
than the chief raw material, but including, in many cases, component parts. 
In an engineering centre the main estabhshments gather around them 
numerous subsidiary establishments providing many of the smaller parts 
that need no longer be made in the former, which is partly an assembling 
mdustry. A real economy was achieved when these were made on a large 
scale for the market provided by a collection oi foundry and engineering 
estabhshments. Again, the existence of the Liverpool Cotton Exchange, 
the Manchester facilities for marketing cotton piece goods, the Bradford 
woollen market, the Glasgow market in pigiron warrants " and the 
Birmingham and Swansea Metal Exchanges strengthened the attraction 
of the districts for their respective industries Industries other than en- 
gineenng attracted special branches of the engineering industry which 
concentrated upon the construction of machinery required by the main 
industries, such as textile machinery in Manchester, Keighley and else- 
where, and in Birmingham small lathes, capstans and other machinery 
employed in the light metal industries of Ihe district. The deepening 
of the main rivers and the protection of their banks strengthened their 
attraction as shipbuilding centres. The provision, at the docks, of facilities 
for unloading grain, etc., made Hull one of the important centres of 
the milling industry at a time when that industry was passing through 
a very rapid process of concentration, and one of the important centres 
of the oil and oilcake industry. 

The growth of subsidiary industries and facilities of this type, along 
with the growth in the supply of skilled labour and the existence of trans- 
port facilities, affected the cost of collecting materials and the cost of pfe- 
paring the product for the market and thereby strengthened the attraction 
of the industrial region which had already been created by the natural 
advantages. ^ But it also strengthened the attraction, within that region, 
of the district within which, at first, the combined natural advantages 
appeared to reach their maximum, and in which the subsidiary industries 
were established. 
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Thus, during a period of expansion, the main industry tended to grow 
like a snowball m such a district, and later, when the rate of expansion 
declined and technical changes favoured concentration, it continued to grow 
at the expense of other parts of the country. Nor should it be forgotten 
that the subsidiary industries of some basic industries were also able to 
serve other cognate industries, which were attracted to the same district 
even if the latter were not able to offer decisive natural advantages for 
such industries. These, in turn, were able, if not to attract further labour 
from other regions, at least to give emplo3nQient to the increase in working 
population beyond that which the existing industries were able to absorb. 
In l^s way, as already stated, a district that had reached the limit of 
specialisation set by the growth in tibie demand jl^r labour in the main 
industry, tended to create a greater measure of real diversification than had 
previously existed, though not, in otheJ industrial areas, so great a measure 
of such diversification as in the Birmingham area. 

Enterprise 

Diversification may have other roots. Many industries are free to 
make a choice from many sites equally or almost equally advantageous, 
in most parts of the country. The cost of power and of •collecting the 
raw materials and distributing the product forms but a small fraction 
of the total cost, though the existence of adequate transport facilities is 
essential. The labour required calls for no special skill, and the location 
of such an industry can only be explamed in terms of the employers 
It may be an industry previously chaLcacterised by small-scale production 
in all parts of the country but, through changes in technique, afterwards 
permitting large-scale production and, therefore, geographic concentration. 
The location of the large establishment may thus be the homes of the 
successful employers who foresaw the new development and utilised their 
opportunity. Such, for example, is probably the most important part 
of the explanation of the growth of chocolate manufacture at York, Bir- 
mingham and Bristol, of motor vehicle production near Oxford, and of 
electrical engineering in several parts of the country. The active or 
exciting cause of location was the personality '' of the pioneering em- 
ployer, combined with the fact that the first choice suffered from no 
obvious and important disadvantage. The growth of such industries gave 
the selected districts an “ accidental diversity of industry which was 
obviously encouraged * by the existence of adequate local services. 

Urbanisation. 

It has been stated that the growth of subsidiary indusMes strengthened 
the nmeteenth century tendency towards the concentration of certain in- 
dustries m certain regions and in selected areas within those regions; 
but this only partly explains the growth of large urban areas and groups 
of such areas. The rest of the explanation is to be found in the growth 
of local services, wMch employ the remainder of the industrial popiffation. 
Some of these services are essential in urban areas, while others reflect 
a rising standard of hving. First it may be pointed out that the factories 
in the nineteenth century were erected as close as possible to the railways; 
in that way expenditure upon sidmgs and branch fines was kept low or, if 
there were no sidings, upon horse transport by road. The working popula- 
tion lived within easy reach of the place of employment, so that the 
areas immediately surrounding the factones were covered by houses. These 
created the need for roads, water and drainage schemes and public lighting. 
Central areas, near the railway station, became the natural centres of the 
community, and contained the local produce market, the mam shopping 
streets, the business offices and the public buildings. 

Such s mall communities, if they existed befdre the railways were con- 
structed, followed the canal or river; if they came later they followed the 
railway and resembled a string of^ separated beads. But industrial growth 
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meant that the intervening spaces were filled, so that ultimately they 
merged to form a smgle and much larger industnal community. Large 
warehouses became necessary to store foodstufis and the stocks of large 
shops The warehouses, like the factories, were erected near the railways, 
where the pressure upon space became severe. The competition for 
space raised the value of land and, through rising land Values, changed the 
distribution of the local population and the uses to which the land was 
devoted. The factory ceased to be the geographic centre of a co mm unity 
composed of its own workers and a few others. The workers in the fac- 
tories of the main industry constituted a steadily falhng proportion of the 
total working population in the district. The increasmg population of the 
distinct spread outwaids, while the workers in different factories and in 
other occupations were inextricably mixed up. Local transport facilities 
became necessary to convey the workers to factory, shop and office, and 
when these were provided increasing numbers of the working population 
lived in residential areas, thereby relievmg the pressure upon the central 
areas, and enabling the latter to be devoted in increasing measure to 
industrial and commercial activity. At the same time it was necessary 
for a proportion of the workers to live withm easy reach of their employ- 
ment, with ihe result that it was never possible to clear all the valuable 
spaces for, industry. Occup^g valuable space the dwelling-houses could 
only be let at high rents, which were made possible by the process of sub- 
letting, or sphtting the house into flats; and this resisted in overcrowding 
and all the evils of congestion. 

It ha* been shown that concentration upon a small area of establish- 
ments in a basic industry and in subsidiary industries necessitated certain 
local industries and services, such as building, road construction, public 
lightmg and transport facilities. It also made possible many amenities 
and pleasures denied to the remote rural worker, such as theatres, music 
halls, concert halls; shops with an endless variety of products and services 
that represented a higher general standard of comfort; schools, medical 
services, etc. It may be stated, in general terms, that invention and 
organisation steadily increased man's command over nature and made 
possible a steady rise in the standard of material comfort; and that 
the elements representing this rising standard were to be found largely in 
the towns, in the form of local industries and services from which 
country dwellers could only benefit by visiting such towns. Thus an 
increasing proportion of the total industrial population of an urban area 
was employed in local industries and services. 

Further, on account of its geographic position or of historical accident, 
an urban area might become the centre of regional industries and services, 
supplementmg the local industries and services to be found in each of the 
surrounding urban areas. In such a case it occupied the position of a 
regional capital. These regional mdustries and services were so profitable 
that, through the resulting pressure upon ground rents and other costs, 
they checked the growth of the original basic industries, which tended 
to concentrate upon the surrounding urban areas. Such, for example, 
IS roughly the history of Manchester, Leeds and Glasgow, which bec^e 
not only the commercial and administrative centres of the regions in 
which they were situated but also the regional centres of social, cultural 
and specialised medical activities. In other words, they became the 
centres of conurbations. ^ 


Reference has been made to two types of local activities that may be 
distinguished ^ough not, m practice, clearly separated, the first consisting 
s essential in all urban areas, the second 

of those that represent a rising standard of life. There remains a third 
type, which is agam distinguishable though not separable from the others* 
and the industries and service of this type may be described as those 
necessary to combat the evils of over-concentration. They may entail 
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so much expenditure and local emplo3nnent as to make further growth 
of the area in which they become necessary uneconomic, from the national 
point of view, even while the area continues to attract new industries. 
It is of the first importance to distinguish (m terms familiar in discussions 
of local taxation) between industries and services that are beneficial 
and others that are onerous ” in the sense that they have been called 
mto bemg to remove or mitigate evils created by over-concentration. 

Finally it should be observed that when an industry, or part of an 
industry, was attracted to a district already containmg industrial establish- 
ments it did not leave the latter unafifected. In the early stages of concen- 
tration the effect was probably beneficial if the new industry contained no 
peculiar feature hkely to prejudice any of those alr^iady established They 
strengthened the man-made advantages enjoyed by all. But a stage was 
reached in the process of concentratidn when a further addition tended 
to add to the costs of existing industries, or establishments in the same 
industry, which had been attracted to their chosen sites by the circum- 
stances then prevailing When the addition to costs became serious the 
owners of the older establishments were driven elsewhere. The study of 
location is a study not only of attraction but also of repulsion The 
repelling force of over-concentration may only be strong enot^h to prevent 
further growth or it may be sufficiently powerful to drive the older 
firms to the periphery of the same industrialised area or to some other 
part of the country. The recent history of London shows that in a 
rapidly changing world the problem of relocation of long established 
industries is an important part of the wider problem of location 

Comparison with Canada. 

In the preceding paragraphs an attempt has been made to indicate, in 
general terms, the main factors determining the regional distribution of in- 
dustry and population and their local concentration within a region. It 
may be useful, at this stage, to refer to the difference between the problem 
of location presented by Great Britain and a relatively new country, of 
which Canada may be quoted as an illustration. 

Canada was developed by an immigrant population which first settled in 
coastal regions but afterwards penetrated inland to exploit the natural 
resources of a vast area. Inter-regional migration took place on a large 
scale relatively to the total population. Some of the migrant population 
became fishermen, selling the catch '' to the inhabitants of the New 
England States. Others sought — and discovered — ^precious metals and other 
minor metals, which were exported to other countries. Some hunted the 
beaver, or bought skins from Indian hunters, while others felled timber,, 
which was exported for newsprint and for other uses. But the main de- 
velopment took place later, when the transcontinental railways opened up 
the vast wheat areas of the central plain and the middle west, and brought 
the fruits of the extreme west within reach of the British market. The chief 
exports of Canada were the products of hunting, apiculture, forestry and 
mining. The production of these (with the exception of mining) needed 
space; the producing areas were, and must remain, sparsely populated. 

The earlier products, such as timber, were conveyed by water to collect- 
ing centres on the banks of the St. Lawrence, where they were shipped or 
transhipped for conveyance to distant markets; while wheat was conveyed 
by rail to convenient centres for shipment via the great lakes to overseas 
markets. Thus the centres of collection and transhipment, such as Halifax, 
Quebec and, on a still larger scale, Montreal and Toronto (which are close to 
the heart of agricultural Canada) became important centres of population, 
and in later years Winnipeg, a railway centre, became the central marketing 
centre for wheat. Being large collecting and distributing centres the river 
and lake ports, supporting relatively large populations,^ not only developed 
secondary industries, but, when tlye Act of Confederation was followed by 
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the adoption of a Federal system of protective tariffs, became the obvious 
centres of manufacture for the Canadian market Thus the two outstanding 
characteristics of Canadian development that are relevant to this discussion 
were, first, that economic development was conditioned by immigration from 
abroad and subsequent inter-regional migration on a large scale and, 
secondly, that the exporting industries needed great space, the larger centres 
or population being the centres of collection and distnbution, both of ex- 
ports and imports. Such centres became subsequently the chief centres of 
protected manufacturmg industnes for supplying the home market. 

In both respects Great Britain differed from Canada Reference lias 
already been made to the fact that when the industrial revolution took place 
the population of Grert Britain was already relatively large and widely 
distributed Industnal development was conditioned neither by immigration 
nor evexi by inter-regional migration' on a large scale The natural resources 
of the country were such — ^and so distributed — ^that its exports were the 
products of the mining, manufacturing and shipbuilding industries, which 
fostered large concentrations of the industrial population in coastal regions, 
while most of its imports — such as wheat and raw cotton — were the products 
of industries that required much space and could only maintain a sparse 
and widely distributed population It is, of course, true that some of the 
largest British ports, such as Liverpool, Hull and Cardiff, developed mainly 
as collecting and distributing centres, of both imports and exports, and that 
most of them later became manufacturing centres (for the home market) 
of considerable importance. But the chief industrial regions of Great 
Britain near the coast owed their growth and prosperity to the fact that 
they exported a large proportion of the output of their basic industries, and 
that coastal regions, possessing coal, were preferred to inland regions, largely 
for that reason. In Canada the concentrations of population are at the 
chief centres of collection and distribution; in Great Britain all except two 
are coal producing regions, within easy reach of the coast. A decline in a 
Canadian exporting industry may mean a dechne in a vast but sparsely 
populated area; a decline m a British exporting industry may mean a 
decline in a small but densely populated area. 

Dynamic influences. 

The rate of growth of population is determined partly by the net rate of 
immigration or emigration, but mainly by the surplus of births over deaths 
The rapid rate of growth during and after the industrial revolution was due 
less to the rise in the birth rate than to the fall in the death rate, the latter, 
in turn, being due to improved sanitation and improved medical services, , 
for which the industrial revolution was itself largely responsible. But there 
was a limit to the population that the pre-revolution economy could main- 
tain, so that the industrial revolution both fostered a growth of population 
far greater than the earlier economy could have maintained and created 
the conditions that could not only maintain a rapidly increasing population 
but also provide a continuously rising standard of material comfort. Since 
industrialisation, in its modem sense, was a prerequisite of growth in 
numbers, it is idle to speculate upon the probable or possible distribution 
of the present population upon the assumption that the industrial revolution 
' had not taken place Howsoever distributed the present population would 
have been too dense to make life, or long life, possible. The growth 
would have been kept in check either by a very low standard of living and 
a high death rate or by emigration on a very large scale. 

The industrial revolution, while stimulating the growth of population, 
necessitated a fundamental change in the re&,tive distribution of the in- 
creasing numbers These could not be maintained in agricultural areas, 
employed in agricultural pursuits: on the other hand, they were needed 
in rile new industries and the new type of commerce. Urbanisation, or the 
growth of densely populated industrial gxeas, was therefore inevitable. 
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So much may be stated without suggesting that the degree of concen- 
tration actually reached was either inevitable or desirable, socially or even 
economically. The explanation of the degree of concentration is to be 
found (as already stated) in a combmation of circumstances that may be 
summed up in lie words natural and acquired or man-made advantages. 
But these operated* in a competitively organised society, which was not 
yet alive to the wider effects' of individual action or conscious of the need 
for planning, and a society in which the possible effects of the action of 
newcomers to a place upon the industrial ef&ciency or competitive position 
of those already there were wholly disregarded. 

The new industries of the nmeteenth century were attracted to the coal 
fields, which were scattered m the North, the Midlands and South Wales 
These areas already contained large sections of the population, so that 
development was possible without long-distance migration provided the 
rate of development was not too rapid. The agricultural industry and the 
displaced cottage mdustries within the region provided a surplus which 
was available for the new industnes. The attraction of the latter was, 
indeed, so strong as to threaten to denude local agriculture of necessary 
labour, with the result that agncultural wages in places within reach of the 
new industries tended to rise relatively to those prevailing m'^more remote 
districts and regions. But the time and rate of the new industrial develop- 
ment was not the same in all places. In some areas it started earlier than 
in others, and when started (whether early or late) it gathered momentum 
which was afterwards lost. During the period of most rapid expansion it 
needed a larger supply of labour than the region could itself supply, with 
the result that labour was attracted from other regions. Thus, for example, 
the rapid growth of the South Wales mining industry near the end of the 
nineteenth century was associated with immigration to that area from the 
South Western counties of England and, to a less extent, from North and 
West Wales. Some of these went into the mining industry itself, while 
others entered other occupations, such as dock labour and miscellaneous 
occupations in the coal exporting ports on the Bristol Channel 

It is impossible, however, to estimate the extent to which even inter- 
regional migration represented long-distance migration. Regional migration 
statistics are based upon regions defined for statistical or administrative 
purposes and supply no information about the places of origin of 
immigrants and the destinations of emigrants: they only give net figures, 
that is to say, figures indicating the excess of one movement over the 
other, and these are obtained by measuring the difference between the 
actual increase of population and the natural '' increase in a given period. 
Inter-regional migration may merely mean, in an extreme case, crossing the 
administrative boundary between two contiguous regions, while intra- 
regional migration may mean movement across the full diameter of a 
region and, therefore, long-distance migration. 

Nor should it be forgotten that some inter-regional migration probably 
approaches the extreme case, being movement to fill a gap created by ^ 
earlier movement, within the receiving region, to the growing industrial 
centres. Long-distance travel, particularly m the earlier years of the 
nineteenth century, was more difficult and more of an undertaking than 
it has since become But even a series of short-distance migrarion move- 
ments served, in due course, to change the balance of population in the 
country as a whole. Moreover, evidence other tlian statistical evidence 
shows that some long-distance migration took place even in the nineteenth 
century, and to places other than London. Thus, for example, steel 
workers from South Wales (where the Siemens process was discovered) 
migrated to Sheffield, the North East coast and even the Clyde valley 
when the new process was adopted in those areas, while steel workers from 
Sheffield migrated to South Wales.^ 



264 

Finally it should be observed that one effect of the nineteenth century 
industrial development was to create depressed areas/' The cry of the 
handloom weavers m the early part of the century is so well known as to 
call for no further comment The growth of manufacturing industry and 
of international trade was associated with the relative decline of agriculture. 
Districts ignored by railways were left high and dry by the new develop- 
ment. But the national growth of industry was so rapid that the local 
depression usually represented httle more than a temporary halt to progress, 
followed by a rate of growth slower than the national average rate and a 
continuous migration of the surplus population to districts at which employ- 
ment was available. In a rapidly developing community there were always 
to be found industnear and districts that needed immigrant labour and, 
therefore, welcomed the surplus labour of those other districts in which 
employment increased less rapidly fhan the population 


CHAPTER II. 

Post-War Trends. 

The present cnapter contains, in considerable detail and in somewhat 
technical form, an analysis of statistics relating to the movement of 
industry and population between 1923 and 1937. It is based to a small 
extent upon statistics published by the Registrars-General, but mainly 
upon statistics submitted by the Ministry of Labour to the Commission 
and relating to insured persons The conclusions to which the analysis 
leads are interspersed with the discussion, but the outstanding facts are 
summarised at tiie end of the chapter. 

I am aware of some of the dangers incurred in attempting to measure 
trends from the statistics for two years separated by a long interval, for 
the figures in one or both of the selected years may be seriously affected 
by temporary influences. To compare 1937 with 1923 is to assume that 
in each of the two years national figures are representative and that the 
relationship between the figures for different regions is normal The 
danger of error would be particularly serious if comparisons were made 
between the numbers of people actually employed The use of statistics 
of insured persons rather than of msured persons in emplo3nnent (which, 
indeed, are not available in the necessary form) largely reduces the effects 
of temporary influences, but it is clear that these should not be used for 
the purpose of measuring changes in employment. For the purpose of this 
chapter, which is to describe broadly the trend of industry (as represented 
by the number of insured persons), an analysis based upon the figures for 
1923 and 1937 seems to me to be justified. 


The Distribution of Population. 

Between 1923 and 1937 the rate of increase m the number of insured 
workers was considerably higher than that of the population as a whole. 
The total population of Great Britain mcreased by 6 per cent., the 
population between the ages of fifteen and sixty-four by ii per cent., 
and the number of persons insured agamst unemplo3mient, between the 
ages of sixteen and sixty-four, by 22*3 per cent. The difference between 
the first two rates is mainly due to the fall in the birth rate. The 
absolute fall in the number of children under fifteen was not wholly 
offset by a relatively large increase in the number of people above sixty- 
four years of age. The difference between the second and third rates 
cannot be explained so easily. In the first place it is known that during 
the mtercensal period 1921 to 1931 the total population increased by 
approximately 5 per cent., the population aged sixteen to sixty-four by 
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9 per cent., and the gainfully occupied population between the ages of 
sixteen and sixty-four by loj per cent. It is probable, therefore, that 
for the period 1923 to 1937 "the gainfully occupied population between 
the ages of sixteen and sixty-four increased more rapidly than the total 
population between those ages. In the second place it is clear that 
during the same period the msured population was increasing more 
rapidly than the gainfully occupied population; it must, indeed, have 
increased nearly twice as quickly. The increase is not a mere statistical 
increase to be explamed by periodic extensions of the unemployment 
insurance scheme, for the figures fpr 1923 and 1937 from which the 
increase of 22*3 per cent, is derived are comparable figures. It is clear 
that the proportion of the working population e;jgaged in the insured 
trades increased. It is known, for example, that the number of agn- 
cultural workers (who did not become insured against unemployment 
until May, 1936, and therefore are not mcluded in the statistics), as 
well as the number of permanent railway workers (who are not insured) 
declmed during this period. 

The disparity between the rates of increase in the total population 
and in the number of insured persons was not uniform throughout the 
country. The following table shows, for each area,^ the difference between 
the rates of growth in the two classes as well as the relative growth in 
the msured population. From the first two columns we see, for example, 
that between 1923 and 1937, the total resident population of London 
and the Home Counties increased by 16*4 per cent., while the insured 
population increased by 42-7 per cent. The third column shows the rate 
at which the insured population has grown m each area tn relation to the 
total population. Thus we see, for example, that the insured population 
of London and the Home Counties has grown by 23 per cent, in relation 
to the total population of that area. In other words, the growth of the 
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London and Home Counties ... 

ii6*4 

142*7 

123 

Midland Counties 

110*4 

128*2 

1 16 

West Riding, Notts, and Derby 

105*0 

115-0 

no 

Mid-Scotland 

103*7 

109*5 

106 

Lancashire ... 

99*8 

107-6 

108 

Northumberland and Durham. .. 

96*5 

104-7 

109 

■Glamorgan and Monmouth ... 

88*8 

95*7 

108 

Rest of Great Britain ... 

104-5 

127-8* 

122* 

G-reat Britain 

106 *3 

122*3 

115 


♦ These high figures may be partly accounted for by the exclusion of agncultural 
workers from the statistics. If they were mcluded, the rate of increase in the 
insured population would be more heavily reduced in the rural than in the urban 
areas, and so probably more heavily in tiie Rest of Great Britam than in the 
seven specified areas. 


® The areas are those selected by the Ministry of Labour. (See paragraph 53 of 
Commission's Report.) , 
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insured population, m relation to the total population, has been such that^ 
if the total population of the area had not changed, the number insured 
would have increased by 23 per cent 

The table shows that in aU the areas the number of insured persons 
has grown more quickly, or declined less quickly, than the total popula- 
tion,^ but it also shows that the insured population has grown, in 
relation to the total population, much more quickly in the rapidly ex- 
panding areas than in the other areas. In other words, the proportion 
of the total population that is insured against unemployment has in- 
creased at a higher rate in the rapidly expanding areas.® This may, 
of course, simply mean that the proportion of tiie gainfully occupied 
population that is insured against unemployment has increased more 
rapidly in the rapidly expanding areas, but it is unlikely that this is 
a complete explanation. The proportion of the total population that is 
gainfully occupied has also probably increased more rapidly in the 
rapidly expanding areas than m the other areas * 

The table suggests that the relatively rapid industrial growth of the 
London and Home Counties and Midland areas has been facilitated, if not 
indeed made possible, not only by net migration into the former 
and the absence of net migration out of the latter but also by 
the entry into gainful occupations of sections of the population 
that had previously not been so occupied. In the less fortunate areas 
this may have happened only to a smaller extent, or perhaps not 
at all. Possibly some women and elderly men (under 65) in the less 
prosperous areas, who would have been employed or at least seeking 
employment if they had been in the more prosperous areas, have given 
up the attempt to find employment, while a number of young people 
may never have entered the unemployment insurance scheme on account 
of their inability to find even a first 30b 


There is also another possible explanation. It is probable that 
migration into London and the Home Counties tended to increase the 
proportion of the population m the age-group sixteen to sixty-four, and 
that it affected especially the lower part of this age-group, which con- 
tains most of the unmarried women and in which, for ihis and other 


^ There are some inaccuracies (but probably only shght ones) involved in com- 
paring the rates of increase of the two quantities in the various areas See Ques- 
tions 2534-38 and paragraphs 5 and 6 m Appendix I of the evidence of the Ministry 
of Labour. 

^ In addition to this, we have seen that the proportion of insured persons m 
employment has increased in the two most rapidly expanding areas, and fallen 
considerably m Glamorgan and Monmouth. Thus the proportion of the population 
in insurable emplo3nDient has increased more quickly in the more rapidly expanding, 
than in the less rapidly expanding and contracting, areas, for tv^^o reasons 
* The following table suggests that this has been the case. 

Changes in the total, and in the gainfully occupied, population, ig2X-3i. 
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The above regions are the regions of^the Registrars General 
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reasons, the proportion of insured persons is highest.- In the less rapidly 
expanding and the contracting areas net emigration may have produced 
the opposite results/ 


The Industrial Structure ^ 

The preceding paragraphs are concerned with trends in the regional 
distribution of the total population and in particular of persons insured 
against unenipl03nnent. The next step is to relate population trends to 
industrial trends. It has been shown that the total number of insured 
persons increased between 1923 and ’1937 22*3 per cent. In some 

industries the number increased at a higher rate and in others at a lower 
rate than the national rate> while in some other iz£!iustries there was an 
absolute reduction in the number of m^ed persons. Por the purpose of 
analysis the industnes of the country may be divided into two main classes, 
namely (i) those which send part of their products to markets outside the 
area of production and therefore permit of geographic concentration and 
(2) those that are essentially local in character and are therefore to be 
found in all communities The first have already been termed basic 
industries and the second local industries. Again, for tibe purpose of 
this analysis, industries may be divided into two groups, n'hmely those 
in which the number of insured persons dechned, between 1923 and 1937, 
either absolutely or relatively to population, and Ihose m which the number 
grew at least as rapidly as the total population increased. These may be 
termed, for convenience, the contracting industries and the expanding 
industries, always remembering that the terms are used in relation to 
the number of insured persons as distinguished from volume of output. 

During the period under consideration (1923-37) the most important of 
the contracting industries were coal mining; the textile industries (including 
cotton, wool and certain other textile industries, such as jute and lace); 
shipbuilding and marine engineering and iron and steel production. 
Employment in those industries will presently be examined. But it should 
be noted that other industnes also contracted during the period, includ- 
ing the construction of carriages and carts. The number employed in 
railway transport and in agriculture diminished, but the statistics of the 
Ministry of Labour do not include the workers employed in those 
industnes.® The most important industries (including both basic and local 
industries) in which the number of insured workers increased rapidly were 
the building industry, including the mdustries supplying building materials 
and those engaged in making furniture and supplying wallpaper and other 
products associated with housing development; the motor vehicle, cycle and 
aircraft industry and the road transport industries; the various electrical 
industries, including that supplying wireless apparatus; the silk and rayon 
mdustries; and, feaally, a group of services and industries closely associated 
with a rising standard of living and including the distributive trades, 
hotels, boarding houses, clubs; laundries and cleaners; mdustries providing 
entertainment and manufacturing toys and the requisites of various games 
and sports. 


Contracting Industries 

As a first general statement it may be pointed out that in those areas in 
which the chief contracting industries are located the insured population 
tended either to decline, or to expand less rapidly than in the country as 
a whole, while those areas in which the insured population increased more 

^ No attempt is made to discuss the complex nature of the effects of migration 
upon the age-composition of the population. 

® Among railway workers only the non-permanent group are insured s^nst 
unemployment, while agricultural workers were only recently brought into the 
insured group. • 
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rapidly than in the country as a whole have apparently attracted the 
rapidly expanding industries. We may first consider the &st part of this 
general statement. The following table shows, for each of a number of 
areas, the percentage of the total msured population that was engaged, in 
July 1923, in the specified contracting industries. It wijl be observed that, 
in general, the higher the proportion of the total msured population that 
is employed in the five declining industries the lower the rate of growth 
of that population. 


Numbers insured %n five %mportanU declining industries as per cent, of 
total numbers insured in each area. July, 1923.® 

ti - - - . 
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I'l 

12-3 

43*4 

24*3 

35-8 
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It Will be observed that none of the areas depended so largely upon 
one industry as the counties of Glamorgan and Monmouth, where more than 
one half of the insured population were engaged in coal mming and 
nearly sixty per cent, were engaged in three of the five declining groups. 
The Hability of the region to prolonged depression is obvious from these 
figures. The seriousness of the position of Northumberland and Durham is 
a£o clearly shown. But Ihe table does not fully reveal the situation. In 
the first place it does not include all the contracting industries. Thus, 
for example, marine engineering, an important industry on the North 
East coast and the Clyde, is induded in the Ministry of Labour evidence 
with constructional engineering in one industry group. Again it will be 
observed that the ratios in Md-Scotland differ from the national ratios 
less than those in any other region. But Mid-Scotland comprises two 
distinct industrial areas with different characteristics. Separate statistics 
for the western district suggest greater liability to prolonged depression 
than those shown for Mid-Scotland as a whole. The West &ding, Notts., 
and Derby area comprises at least two distinct industrial areas, namely 
West Yorkshire, where the industrial structure is based upon wool textiles 
and a declining mining industry, and South Yorkshire, Notts., and Derby, 
which is largely based upon a specialised and expanding steel industry and 
a more prosperous mining industry. Thus the table does not tell the 
full story, but it nevertheless shows the broad connection between the rate 
of growth of the insured population in an area and the degree to which 


• Calculated from Ministry of Labour, Tables IV and V, pages 293-4 of Evidence. 
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that area was dependent upon one or more of the five declining industries,*® 
If we exclude the West Riding, Notts., and Derby area, it will be seen 
that the lower the proportion of the insured population attached to the 
five most important declining industries in 1923, the greater was the 
subsequent expansion. In London and the Home Counties, it will be 
noticed, the proportion attached to the five industries was insignificant.** 


Having estabhshed the first part of the first general statement, namely, 
that in “Sie areas in which the declining mdustries were located the insured 
population increased less rapidly than m the country as a whole, it is now 
necessary to examme the second part bf the same statement, which is that 
the areas in which the insured population increased at a higher rate than 
in the country as a whole apparently provided a grSkter attraction for the 
expanding industries than that provided by the relatively declining areas. 

To say that the relatively prosperous areas have provided a greater 
attraction for the expanding industries may be interpreted as meaning that 
they have had more than Iheir fair " share in the expansion of these in- 
dustries. A ** fair share in the expansion of an mdustry or group of 
industries may, however, itself be interpreted in at least two different ways, 
as meaning that the total national expansion in the particular widustries has 
been divided between the areas in proportion either to {a) the number of 
insured persons attached to the particular industries m each area in 1923, 
or to (6) the total number of insured persons in each area in 1923. For an 
area to have a fair share in the expansion of a particular industry or 
group of industries in the first sense simply means that the percentage rate 
of increase in the particular industries has been the same in the area as in 
the country as a whole. On the other hand, an area may have had more 
than its “ fair " share, m the second sense, even if the percentage rate of 
increase in the particular industries has been no higher, or indeed lower, than 
in the whole country, simply because a relatively high proportion of the 
insured workers in the area was attached to the selected industries in 1923; 
and similarly an area that had a low proportion of its workers in the 
particular industries in 1923 may have had less than its fair share (in Ihe 
second sense) even if the percentage rate of increase in the selected in- 
dustries has been as high as, or higher tiian, in the country as a whole. 


The more tapidly expanding areas have, in general, provided a greater 
attraction, in the second: sense, for the expanding industries than have the 
less rapidly expanding areas. We might expect to find that this has also 
been true in the first sense, i.e. that the expanding industries have ex- 
panded at a higher percentage rate in the more prosper ous than in the less 

It IS perhaps desirable to stress the hmitations of regional statistics based upon 
regions differently defined for different purposes and upon industees classified 
according to rate of national progress. Thus, e.g., while output and cmplojrment 
in the coal TYnning industry were seriously contracted the regional incidence of the 
depression was very unequal. The West Ridmg, Notts, and Derby region m the 
above table not only included at least two distinct industnal areas but also two coal 
irumng distncts with differing trends. For this reason the great^t caution must 
be exercised in making any general statements. Thus, eg,, while tim insured 
population of the region as a whole mcreased between 1923 and 1937 
ceut as compared with less than five per cent, m Northumberland and Dnrh^, 
and mne and a half per cent in Mid-Scotiand, which is apparentiy less ^Inerabte, 
it should be pomted out that both coal mining and iron and steel pr^uction m the 
greater part (though not the whole) of the Midland area escaped ^at d^Iine m coal 
Smmg Ind iron production suffered by the North east coast and the Qyde areas. 
Nevertheless, if examined with caution, the above table is one of the most 
instructive m an investigation of post war trends. , j 

must be remembered that, other things being equal, the larger ^e iimred 
population m an area the smaUer may we expect ^e proportion 
m^a small group of industnes to be This may help to ©^cplam the two extreme 
cas^ of London and the Home Counties (by far the largest of the seven areas) and 
Glamorgan and Monmouth (by far the smallest). 
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prosperous areas. Two reasons might be advanced. First, the development 
of electrical power together with the great and stiU growing attraction of 
the London market might be expected to have caused the expanding basic 
industries to grow more quickly m London and the Home Counties than 
elsewhere. Secondly, we might expect to find that local industries have 
expanded at a greater proportionate rate in the rapidly expanding, 
prosperous areas, since their size must depend largely on the size of the 
population and on its purchasing power. 

It does not, however, follow ineyitably from the fact that the total 
numbers of insured persons in certain areas have expanded relatively 
quickly, that the exp^ding industries in those areas have also expanded 
relatively quickly. Let us suppose that a community consists of two istinct 
areas A and B, that in A one half of the occupied population are employed 
in declining industries and the other half in a miscellaneous group of ex- 
panding industries, and that in B all the occupied population are employed 
in the same miscellaneous group of expanding industries. Let us fuiiher 
assume that the population of the community as a whole is stationary. 
It is clear that the miscellaneous group may expand at the same rate in both 
A and B, an^ that if they are to expand at all it can only be by drawmg 
upon the unemployed workers in the declining industries of A; that is to say, 
there will be migration both from A to B and from the depressed industnes 
to the expanding industries within A. The same statement will be true if 
the population of the community is increasmg but the rate of expansion of 
the expanding industries is higher than the rate of growth of the population. 
For this reason it does not necessarily follow that because the growth of 
population in London and the Home Counties has been accelerated by immi- 
gration from other parts of the country the expanding industries of that 
area have expanded at a higher rate than in the areas from which the 
immigrants have been drawn. It is conceivable that in London and the 
Home Counties the miscellaneous group of expanding industries merely 
formed a much larger part of the industnal system than in other areas. 

Two facts may be mentioned at this stage which, while proving nothing, 
do suggest that what actually happened corresponds closely to the 
hypothetical case just described. The first is that, of the twenty-three 
industries specified in the Ministry of Labour's evidence as having shown 
a more rapid expansion (in Great Britain) than all industries taken together, 
as many as eighteen were already heavily weighted in London and the Home 
Counties in 1923, that is to say, a higher proportion of the total insured 
population of the area was attached to those eighteen industries than in 
the country as a whole. The second fact is that only nine of the twenty- 
three rapidly expanding industries expanded more quickly in London and 
the Home Counties than elsewhere. These facts suggest at least that 
the problem may justify further investigation. 

Local Industnes. 

We may first investigate the group known as local industries. From the 
forty-five industries distinguished by the Ministry of Labour it is possible 
to select seven that are mainly, though not wholly, local industnes These 
are (i) the distributive trades; (2) buildmg, (3) gas, water and electricity 
supply; (4) tramway and omnibus service; (5) road transport (other than 
tramway and omnibus service); (6) laundries, job dyeing and dry cleaning, 
and (7) bread, biscuits, cakes, etc. The following table^- shows the per- 
centage rates of change between 1923 and 1937 in the number of insured 
persons in each of these industnes and in all seven taken together 
Particulars are given for the country as a whole and for each of the seven 
areas under consideration. The last column shows the rate of growth (or 
decline) for all industries taken together. 


Compiled from Ministry of Labour Tables IV-XII, p, 293 et seq , of Evidence. 
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The table calls for several comments It will be observed that m every 
area the growth in the local industries was more rapid than that for 
all industries, but that there is no statistical connection between the 
two rates of growth. In London and the Home Counties the rate of 
growth m all industries was much higher and in ^ local mdustnes was 
lower than in the country as a whole. In West Riding, Notts, and Derby 
the rate of growth in all industries was lower and m local industries much 
higher than in the country as a whole. Again, it can be shown that in 
each of the five areas that expanded more slowly than the country as a 
whole the rate of growth, in relation to the total insured population, in 
each of the seven local industries, was higher than in London and the 
Home Counties, Moreover, the table shows, broadly, that, relatively 
to their size, the local industries in most other parts of the country 
expanded more rapidly than in London, where the growth in the number 
of insured workers and m economic activity has been popularly associated 
with the expansion of local services. (It is interesting to note that the least 
rapid rates of increase took place in London and the Home Counties, Mid- 
Scotland, and Lancashire, the three areas that were already best supplied 
with local industries in 1923, i.e , that had the highest proportions of their 
insured workers in the local industries.) Even when allowance is made for 
the difficulties involved in interpreting the statistics, it is evident that the 
relative growth of London and the Home Counties cannot be explained 
by the growth in the seven local industnes specified in the table. 

Rapidly Expanding Basic Industries 

We may next examine the expanding basic industries. Of the 45 m- 
dustnes distinguished by the Mmistry of Labour, 23 expanded more rapidly 
in Great Britain than all mdustries together, and of this total six were 
local industries. The following table shows, for each area, the percentage 
rates of growth m the remaining rapidly expanding industries (excluding 
public works contractmg) taken together, and the percentage rates of 
growth m all industnes are also shown for comparison. Again there is no 
obvious relation between the rates of growth in the 16 rapidly expanding 
basic mdustries and in all mdustries. In London and the Home Counties, 
for example, the rate of growth of the 16 industries was lower than in 
the Lancashire and the West Riding, Notts, and Derby areas, and not much 
higher than in Northumberland and Durham, while the rate of growth 
was only slightly higher in the Midland counbes than in Glamorgan and 
Monmouth 


1 

Great 

Britain. 

London 

and 

Home 

Counties 

Midland 

Counties. 

W^. 

Riding, 

Notts 

and 

Derby 

Mid- 

Scot- 

land. 

Lancs. 

North- 

umber- 

land 

and 

Durham 

! 

Glam< 
gan a 
Mon 
mout 

Total, 16 









injdustries 
Total, all 

66 

69 

51 

75 

46 

86 

63 

49 

mdustnes 

22 

43 

28 

15 

10 * 

8 

5 

4 


The details for the individual industries show that m Only one case 
(brick, tile, pipe, etc.) was the rate of growth higher in London and 
the Home Counties than in any of the other areas. Rates of growth 
are, of course, misleading; an increase from ten to 20 represents a rate 
twice as high as an increase from 100 to 150. In the case of motor 
vehicles, cycles and aircraft the rate^of growth in London and the Home 
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Counties* wliere tlie industiry is veiy large, is only (and there only slightly) 
acceded in Glamorgan and Monmouth where the industry is very small. 
Nevertheless the details show that in the case of most mdustries the rate 
of growth in London and the Home Counties is exceeded in one or more 
areas in which the -industries are comparable in size. 

We have seen that there is no clearly marked tendency for the expanding 
basic industries, or for Ihe local industries, to expand more quickly in 
the more rapidly expanding areas, i.e., that those areas have not, in one 
important sense, provided a greater athaction for the expanding industries 
than that provided by the relativ^y declining areas. This suggests, 
although it does not prove, that m individual industries in general the 
rate of expansion was, on balance, no greater ii2 the more prosperous 
than in the more depressed areas, or in other words that the divergence 
between the rates of growth in the various areas may be almost completely 
accounted for by the difEerence, in 1923, in their industrial structures. 
This possibility is strengthened by the fact that both in London and the 
Home Counties and in Ihe Midland Counties only 25 of the 45 industries 
distin^ished in the Mmistry of Labour's evidence expanded more quickly 
than in the country as a whole, and that in every other area, except 
Mid-Scotland, at least 23 of the 45 industries expanded haore quickly 
than in the country as a whole/* In some cases, however, an industry in 
an area is very small, in other cases very large. Moreover, some of the 
industries in an area, counted as having expanded more rapidly ^•ha.n in 
the country as a whole, have only just accomplished this feat, while others 
have done it by a wide margin. It is therefore not yet possible to say 
that the divergence in the rates of growth of the various areas can be 
entirely accounted for by the differences, in 1923, in their industrial 
structures. 

A further calculation has therefore been made, and the results are shown 
in the following table. The first column shows the percentage rate of 
change in the insured population that actually occurred in each area. 
The second column shows the rate of change that would have occurred 
if the numbers insured in each industry had changed in each area at the 
same rate as in the country as a whole, i.e., if each area had had its 
" fair share " (in the first sense described in an earlier paragraph) in the 
absolute expansion or contraction of each industry.** The third column 
IS obtained by subtracting the figures in the second column from those 
in the first column. It gives some idea of the gain (+) or loss (-) 
accruing on balance to each area, as a result of the proportionate 
rates of change in the various industries being different from the 
national rates — ^as a result, in other words, of what may be called ** shifts " 
of particular industries towards or away from the areas. (A ** shift " 
may be defined as the actual change in the number attached to a par- 
ticular industry in an area minus the change that would have taken 
place if the industry had expanded or edatracted at the same rate in 
the area as in the coimtry as a whole. A ** shift," in other words, is 
the amount by which the actual expansion in an industry in an area 
exceeds or falls short of the " fair " share of the area in the national 
expansion of the industry.) 

The details are * W. Riding, Notts, and Derby, 28 , Mid-Scotland, ii ; 
Lancashire, 25 ; Northumberland and Durham, 23 ; Glamorgan and Monmouth, 24. 

For the purpose of this table, the industnes and services that come under the 
heading ** all other mdustries and services " in Mmistry of Labour's evidence 
have been counted as one industry. This group included about 17 per c^t. of "^e 
total number of insured persons in Great Britain m i 937 » fhe proportion varied 
between 12 per cent and 19 per cent, in the various areas The rate of increase 
between 1923 and 1937 was 18-5 per cent in Great Britain, and this rate varied 
between ii\ per cent, and 19 per cent in the various areas. It must also be 
remembered that many of the mdustries in the Ministry of lAbouris evidence are 
in reality groups of mdustries, the composition of which may vary from one area to 
another. ** 
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Change tn number insured, 1923-37, as fer cent of number insured in 1923 



I. 

II. 

I— II. 

London and Home Counties 

+ 42-7 

40*2 

4 - 2-5 

Midland Counties 

-1- 28*2 


— I'O 

W. Ridmg, Notts., and Derby. 

+ I 5-0 

8-9 

+ 6-1 

Mid-Scot^nd ... 

+ 9-5 

18*1 

- 8*6 

Lancashire 

4 - 7*6 

II-O 

“ 3*4 

Northumberland and Durham 

4’7 

3-6 

-f i-i 

Glamorgan and Monmouth 

- 4*3 

0'5 

4.8 

Great Bntain ... T.. 

+ 22-3 

+ 22-3 

— 


I. Actual change. 

II. Change that would have occurred if number insured m each industry 
had changed at same proportionate rate in each area as in the whole of 
Great Bntain 

The table*' confirms what the earher analysis suggested. The gains or 
losses due to the “ shifting of industries are, on balance, unimportant, 
the most marked exceptions occurring in the Mid-Scotland, and in the 
West Riding, Notts, and Derby areas. There is no clearly marked 
tendency for the rates of expansion to be greater m the rapidly expanding 
areas, and smaller in the other areas, than they would have been if each 
industry had expanded at the same rate in each area. The divergence 
between the rates of growth in the various areas may be largely explained 
by the varying patterns of mdustry m 1923.^® 

Certain shifts have, of course, taken place. General engineering, for 
example, expanded in London and the Home Counties and m the Midland 
counhes, but declmed in every other area; the coal-mining industry sufEered 
more severely in South Wales and Lancashire than in the West Riding, 
Notts and Derby area; while the hotel and allied industries showed a 
much higher rate of increase in the Rest of Great Britain " than 
elsewhere 

As an example of the way in which the shifts into and out of particular 
areas have, in general, roughly cancelled each other out, we may give the 
figures for the most important shifts into and out of London and the 
Home Counties. The industries showmg the largest inward shifts were: 
the distributive trades (31,000); general engineering, etc. (29,000); dress- 
making and millinery (19,000); miscellaneous metal goods industries 
(15,000); motor vehicles, cycles and aircraft (14,000); chemicals (including 
explosives, oil, paint, soap, ink, etc.) (9,000). The industries showing the 
largest outward shifts were: tramway and omnibus service (25,000); 
building (22,000), hotel, boarding house, etc., service (16,000); road trans- 
port (other than tramway and omnibus service) (10,000); printing, 

It should be remembered that the whole analysis refers to insured persons, 
whether employed or unemployed, and that, for example, the proportion unem- 
ployed feU, between 1923 and i937» m London and the Home Counties and in the 
Midland Counties, and rose markedly in Glamorgan and Monmouth. This does 
not however necessarily mean that, if the same analysis were earned out in terms of 
employment, the more prosperous meas would show marked inward shifts and the 
less prosperous marked outward shifts.* Thus, for example, although the figure for 
Glamorgan and Monmouth in column I of the table would be greatly reduced from 
—4*3 per cent- to 20-5 per cent., the figure in column II would also in all 
probability be greatly reduced, smee in the coal-mining industry m the country as 
a whole the number of insured persons in employment showed a much more marked 
proportionate fall between 1923 and I937 per cent.) tlmn did the total 

number of insured persons attached to the industry (—28*0 per cent.). 
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publishing and bookbinding (9,000).'® On balance there was a net shift of 
only 60,000 into London and the Home Counties, representing 2-5 per 
cent, of the number insured in that area in 1923. It should not, howei^r, 
be forgotten that the statistics refer only to insured persons and do no-t 
include non-insured workers employed m the busmess professions, in the 
central o£5.ces of national organisations, m central administration, etc. 
Although complete statistics for this group are not available there appears 
to be httle doubt that the rate of mcrease of the group has been higher 
than in the country as a whole. 

It rnay be noted in passmg that the heavy and intermediate basic 
industries have shown marked inward shifts, while fpiong the light basic 
industries the net total of inward shifts was relatively small. This is 
evident from a study of the foUowmg table, the exact meaning of which 
is described in the explanatory notes. The net inward shift in the light 
industries was small, both absolutely and in relation to the total number 
of insured persons in the industries 


— 

Insured persons, aged 16-64. ^ London 
and the Home Counties, 
(excluding agriculture). 
(Thousands) 

1923. 

Increase 

I923-37* 

Net total 
of shifts, 

1923-37- 

7 Local Industries 

840 

+ 458 

- 28 

11 Heavy Basic Industries 

278 

+ 103 

+ 58 

7 Intermediate Basic Industnes. . 

142 

+ 81 

+ 31 

19 Light Basic Industnes 

588 

4“ 261 

-f 12 

Public Works Contractmg 

30 

+ 24 

- 19 

All other Industnes and Services 

542 

+ J07 

+ 7 

Total 

2,421 

+ 1,032-5 

-f- 60 


Notes — (i) The third column represents the difierence between the actual in- 
crease in each group and the increase that would have taken place 
if the number of insured persons in each industry taken separately 
had changed at the same rate as in Great Britaun. 

(2) The ** heavy” basic industries are those basic industries in which 

the number of insured females was less t h a n one-tenth^^<^ the 
total number of insured persons at July, 1937- ” inter- 

mediate ** basic industries tiie proportion of female exceeds on^ 
tenth but is less than one-third ; and in Ihe ** light ” basic 
industries the proportion of females exceeds one-third. 

(3) Hotel, etc., service is mcluded among the light industries. In this 

mdustry there was an outward shift of 16,000, the number insured 
m 1923 bemg 117,000. 

We may now brmg together the result that have already been obtained. 
These are shown in the following table, in which some additional figures 
are also given. 

There was also an outward shift of 191OO0 in pubhc works contracting. 

This statement remains true even if hotel, etc., service is excluded from the 
light industnes 
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Great 

Bntain. 

1 

London 

and 

Home 

Counties 

Midland 

Coun- 

ties 

West 
Riding i 
Notts 
and 
Derby 

Mid- 

Scot- 

land. 

Lancs. 

North- 

umber- 

land 

and 

Durham 

Glamor- 
gan and 
Mon- 
mouth 

^er cent insured in 
1923 in * — 

“ local " industries 

24 

35 

16 

14 

25 

19 ; 

16 

13 

6 rapidly expandmg 
“basic" industnes 

14 

21 

'26 

9 

10 

9 

6 

4 

rapidly dechmng 
“ basic " mdustnes 
(see table on page 
268) 

1 e 

23 

I 

• 

12 

43 

24 

36 

49 

59 

8 other industnes f 

39 

43 

46 

33 

40 

36 

28 

24 

All industnes 

100 

100 

100 

100 

100 

100 j 

100 

100 

Per cent, increase 
(+) or decrease^— ) 

1923-37 — 

“ local " industries 

+ 57 

+ 54 

'+ 67 

469 

+43 

+47 

+ 63 

+ 59 

6 rapidly expandmg 
“ basic " mdustnes 

-f 66 

4 69 

451 

+75 

+46 

486 

+ 63 

4 49 

rapidly declmmg 
“ basic " industries 

— 25 

— 4 

1 

-28 

— 15 

~3i 

—28 

— 29 

— 34 

8 other mdustnesj , 

4* 14 

4 21 

+17 

+15 

+ 5 

+ 2 

+ i8§ 

4 26§ 

All mdustnes 

4- 22 

t 

+ 43 

428 

+15 

410 

+ 8 

+ 5 1 

- 4 

“ Hypothetical " 
icreasef 1923--37, per 
ent .. 

4 22 

4 4® 

+29 

+ 9 

+18 

+ II 

+ 4 

4 I 

Per cent insured in 

1937 in — 

“ local " mdustnes 

30 

38 

1 

20 

21 

33 

26 

25 

22 

6 rapidly expandmg 
“ basic " mdustnes 

19 

25 

30 

14 

13 

16 

' 9 

6 

rapidly dechmng 
“ basic " mdustnes 

14 

I 

1 7 

32 

15 

24 

33 

41 

8 other industnesj .. 

37 

36 

42 

33 

39 

35 

32 

31 

All mdustnes 

100 

100 

100 

100 

100 

1 

i 

100 

100 

100 


t This group includes (a) all those separately distinguished basic industnes, other 
than the 5 rapidly declining basic industries/' that declined, or expanded at less 
than the national rate (+22*3 per cent), in Great Bntain ; (6) pubhc works con- 
tracting , (c) a large ^oup of industries which were included, in the Ministry of 
Labour evidence, under the heading " all other industnes and services " and 
which includes both § ** basic " mdustnes (some rapidly expanding) and also some 
industnes, such as '' local government service," which should probably be called 
" local " 

fie, the rate at which the number of insured persons m an area would have 
increased if each industry had expanded (or contracted) in the area at the same 
rate as in Great Britain. 

§ The high rates of mcrease m the " 18 other industries " in Northumberland 
and Durham and in Glamorgan and Monmouth may be accounted for by high rates 
of increase in those areas in “public works contractmg" (4*377 per cent and 

+333 per cent, as compaied.with 4*142 per cent in Great Brit^). If this mdustry 
be excluded, the expansion in the remainmg seventeen is seen to have been con- 
siderably lower in the two areas than in Great Britain 
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Four groups of mdustnes are distinguished, the 7 local industries, the 
16 rapidly expanding basic industries, the 5 rapidly declining basic indus* 
tries (all of ^ which have already been mentioned) and a fourth group 
of 18 other mdustnes, the composition of which is explained in the note 
below the table. 

The table may best be appreciated if we first consider Section II. It is 
seen that, if each group of industries is taken separately, there is little 
connexion between tiie rates of increase, in an area, of the group and of all 
mdustnes taken together The group does not necessarily increase more 
xapidly in a prosperous, than m a declining area." (The relatively small 
rate of decline in the five rapidly declining industries in London and the 
Home Counties is of little significance, since the ‘proportion of insured 
persons in those mdustnes was almost negligible.) 

Section II therefore offers no explanation of the disparities in the rates 
of growth of the various areas. This must be looked for in Section I, which 
shows the proportion of the insured population in each area that was 
attached to each of the groups of mdustries in 1923.” We see that London 
and the Home Counties had much more than their “ fair share m the 
local industries and in the rapidly expandmg industries, (35 per cent, and 
21 per cent, respectively of the total msured population of the area were 
insured in these two groups of industnes as compared with only 24 per 
cent, and 14 per cent, in Great Britain as a whole.) On the other hand, 
the area had an insignificant proportion in the rapidly declining industries. 


The Midland coimties had less than their fair " share in the local 
mdustnes, but much more in the rapidly expandmg industnes (26 per cent, 
as compared with 14 per 'cent, in Great Britam) and much less in the 
xapidly declining industries. 


All the other areas (except Mid-Scotland) had far more than their 
" fair '' share in the rapidly declining industries, and far less in the local 
and rapidly expanding groups. In Mid-Scotland, on the other hand, the 
pattern was very similar to the national pattern. 

Section I thus explains (except in the case of Mid-Scotland) what Sec- 
tion II does not. It explains why the two most rapidly expandmg areas 

It may be noted that this statement is not true m the case of the **18 other 
industnes '' if public works contracting be excluded (See Note § below table). 
The remaining seventeen mdustnes as a whole defimtely expanded more rapidly 
in the prosperous, than in the depressed areas. There were in fact exceedingly 
high rates of increase in public works contracting in Glamorgan and Monmouth and 
in Northumberland and Durham. This may reflect one or more of three things:-- 
(i) It may mean that there were much larger increases in pubhc expendimre 
in the two areas than m the country as a whole, and that this was mainly 
responsible for the prevention of large net shifts ** out of those areas. 

(u) It may mean that there was a big move from the use of direct, to the use 
of mdirect, labour, by local authorities in those areas. This would raise the 
figures for public works contracting" m the areas at the expense of those 
for " local government service.'* If this has been the case, then it is better to 
include " pubhc works contracting *' with the other seventeen industnes m the 
group, since one of those mdustnes, called " all mdustnes and services, m- 
cluded local government service " , ^ i- 

(hi) It may represent merely a big increase in unemployment in the two 
areas. The unemployment percentage for pubhc works contracting m the 
whole country rose from about 20 per cent in June, 1923 about 35 
in Tune, 1937, and it is possible that many of those in the two areas ctoified 
under " pubhc works contracting " are simply unemployed pei^ns who^ last 
job was an odd one in '' pubhc works contracting " and who would have obt^ed 
other lobs in other mdustnes had they lived m a more prosperous area. 

The proportion attached to each industry withimthe groups m also, of course, 
important in explainmg the divergences between the rates of growth m the vanous 
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did in fact expand more rapidly, and the other areas less rapidly, than 
the country as a whole The case of Mid-Scotiand remains to be explained 
by Section II. The figures given in Section I suggest that that area should 
have expanded at roughly the national rate. 

We may now return to Sections II and III and consider the figures by 
areas rather than by groups of industries. It is fairly easy to explain the 
relation between the actual rate of expansion in each area and what is 
called the " hypothetical " rate, i.e., the rate at which the area would 
have expanded ii each industry had grown in the area at the national rate 
In London and the Home Counties, for example, both the group of " other 
industries **, and, to a less extent, the rapidly expanding industries, 
expanded more rapidiy, while the local industries expanded less rapidly, 
than in Great Britain as a whole. The relatively small decline in the 
rapidly declining industries is of little significance, and on balance we find, 
as we might have expected, that the actual rate of increase in the area 
was rather higher, but not much higher, than the hypothetical rate. 

In all the other areas except the West Riding, Notts, and Derby, and 
the Mid-Scotland, areas, the fairly close approximation of the actual to the 
hypothetical rates can be explained in a similar manner. In every case 
at least one group expanded more quickly, and at least one group less 
quickly, than in the country as a whole. On the other hand, we find that 
in the West Riding, Notts, and Derby area each group fared better than 
in the whole of Great Britain, while in Mid-Scotland the reverse was the 
CAse As we might expect, the actual rate of increase was considerably 
highei than the hypothetical rate in the former area and considerably 
lower in the latter.^® 

It can be easily shown from the figures in the table how very difiBcult it 
would have been for the number of insured persons in the least rapidly ex- 
p^ding areas to have grown as quickly as in the country as a whole. 
Given tbie decline in the five rapidly declining industries, Glamorgan and 
Monmouth and Northumberland and Dmrham could have expanded at the 
national rate only if, for example, each of the remaining three groups of 
industries had grown at three times the national rates in the former area 
and at twice the national rates in the latter. 

Section IV, which shows how the insured population of each area was 
distnbuted among the four groups m 1937, may be of some use in esti- 
mating future trends, although it is hard to tell which industries will 
expand and which will decline in the future. It shows how much less the 
national economy, and in particular the economy of certain areas, is now 
dependent upon the five important industries that have declined rapidly 
since 1923. Even now, however, two-fiifths of the insured population is 
attached to those industries in Glamorgan and Monmouth, one-third in 
Lancashire and in the West Riding, Notts, and Derby area, and one-quarter 
in Mid-Scotland. A second point that is clearly brought out by the table is 
the great importance of what we have called the local industries Thirty 
per cent, of the insured population is now attached to those industries in 
Great Britain as a whole, and at least one-fifth in each of the areas 


Conclusion. 

The present chapter has been devoted to a broad statement of the trends 
of industry and population and a discussion of the immediate causes of those 
trends. It has been shown that the occupied population of Great Britain 

“ explanation given in this paragraph, and in the one preceding it, of 
the relation between the actusd and the h3Ppothetical rates in the various areas, is 
of course extremely xoug^ and ready. A fifil explanation can only be provided by 
a study of the relevant figures for each of Ihe individual industries specified m the 
Ministry of Labour evidence. 
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between the ages of sixteen and sixty-four has increased more mpidly than 
the total population, and that the number of insured persons has increased 
more rapidly than the occupied population. It has also been shown that 
the increase, in population and in insured persons, during the periods for 
which information was available, has been more marked in London and 
the Home Counties than in the country as a whole and that in most other 
areas the increase has been less marked. The fact that migration on a 
relatively large scale has taken place may therefore be accepted.®* It has 
also been shown that the migration from other areas into London and the 
^Home Counties has been due to a combination of two circumstances. 

In the first place migration would have taken placej^even if the expanding 
industries had not expanded more rapidly in London and the Home 
Counties than in other parts of the couhtry provided that the contracting 
industries were located (as indeed they were) in those other parts; for the 
rate of expansion of London and the Horae Counties would have been 
determined by the rate of expansion of the expanding industries, which was 
higher than the rate of expansion of industry in the country as a whole and 
higher than the rate of growth of the population of the country as a whole. 
On the other side the rate of expansion of all industries in other areas was 
determined by the combined rate of expansion (or contraction) of both 
expanding industries and contracting industries. This was lower than the 
rate of natural increase of the population of those areas (other than the 
Midlands) for which reason (even though, as was actually the case, the 
rate of increase of the expanding industries was not lower than the national 
rate) there was a surplus population available for migration. Thus it should 
not be assumed that the other areas failed to enjoy the same relative ex- 
pansion in the expanding industries as London and the Home Counties 
enjoyed. 

In bhe second place it has been shown that, over and above the increase 
in insured population that would have taken place upon the assumption that 
Hie expanding industries did not increase at a higher rate than in the 
country as a whole, there was in the London and Home Counties area an 
inward shift of only about 60,000 insured persons, to which number there 
should be added an unknown number representing the shift into non- 
insured occupations. This inward shift was shown to be due to the 
tendency for certain specified industries, such as general engineering, to 
grow in London and the Home Counties more rapidly (in the relative 
sense) than in other parts of the country. 

The broad conclusions suggested by the statistical analysis in this chapter 
may be summarised as follows. In Hie main, and ignoring that large group 
of activities of a financial, social and administrative character associate 
with a capital city, the relaHve growth of the London and Home Counties 
area is due not to an increase in London industries at a higher rate than 
Hiat of similar industries in Great Britain as a whole but to the fact that 
(a) the area is composed almost entirely of expanding industries (and 
largely of those industries that were growing more rapidly than population 
in the country as a whole) and (b) such industries form a much smaller 
proportion of the total in other areas in which the contracting industries form 
a larger, or much larger, proportion of the total. The apparent attraction 
of London thus means little more than the normal growth of a prosperous 
area which is able to foster its prosperity by immigration. It does not 
appear to mean a change in the competitive power of London that nmy not 
be capable of explanation by the fact that prosperity breeds prosperity, 

** A considerable volume of migration was of a long distance character ; a sample 
investigation by the Mimstry of Labour suggjested that approximately one half of 
the persons insured at July# I937» who had left the Wales, Scotland and Northsm 
Divisions as insured persons, had migrated to the London and South Eastmn 
Divisions. (^ Appendix VI.) • 

I94*« 
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TMs chapter was made possible by the elaborate and careful analysis 
of the statistical evidence of the Ministry of Labour prepared by my 
colleague, Mr. G. D. A. MacDougall. 


J. Harry Jones. 


APPENDIX III. 

I.-^ARDEN CITIES AND SATELLITE TOWNS. 

Letchworth Garden City, 

Letchworth Garden City was founded in 1903 by a public company — 
First Garden City, Ltd. It was the first attempt to embody the ideal 
of Ebenezer Howard, namely, the creation of a new town on a new 
model planned for industry and residence so as to provide healthy and 
pleasant living conditions for all classes of the community. It was 
designed to have a civic and social life of its own; it was to be limited 
in area and population to a size required by social and economic efi&ciency, 
to be surrounded by a rural belt, and the whole of the land was to be 
in public ownership or held in trust for the community. 

The Estate comprises some 4,560 acres and was acquired by the 
Company at a cost of approximately 1^178,300. When purchased it was 
purely agricultural land and comprised Ihree small villages with a popu- 
lation of 400. An eventual population of 30,000 to 35,000 was contem- 
plated. 

The freehold of the land is retained by the Company. The land is 
let on lease for terms of 990 years for factory sites, 99 years for shops, 
and 99 or 990 years for residential sites. In the case of the 990 years 
leases, provision is made for a revision of the rent at the end of each 
period of 99 years, on the basis of the then value of the land, exclusive 
of the value of buildings on it. It was not the original policy of the 
Company itself to build, but it has in recent years built some small stand- 
ard factories and let them on rental basis. In the case of larger works, 
the Company is prepared to arrange in approved cases for erection and 
sale on a rent purchase basis over a period of years. 

The Memorandum of Association of the Company provides that the 
Ordinary Shares of the Company shall carry a cumulative dividend not 
exceeding 5 per cent, per annum, any balance of profit being used for 
the benefit of the town or its inhabitants. No dividend was paid until 
J 93 : 3 » when a dividend of i per cent, was paid. Dividends were sus- 
pended during the War. In each year 1918-1921 a dividend of 2^ per 
cent, was paid; in 1922, 4 per cent.; in 1923 and each year since, the 
full dividend of 5 per cent. The arrears of dividend at the end of 1938 
stood at about ;£i 13,200. 

At the end of 1938 the population was estimated at about 17,400, 
and the number of inhabited buildings at about 4,940, including 3,000 
cottages, no mechanical factories and 84 non-mechanical factories. Each 



cottage has its garden, and the maximum density is twelve to the acre. 
The number of workpeople employed in the factories was estimated at 
between 10,000 and 11,000. 

The Company owns and operates the waterworks, gasworks and the 
electricity supply , station. The total capital expenditure incurred by 
the Company to 30th September, 1938, was: — 


Purchase and development of Estate ^ 55 > 45 ^ 

Expenditure on waterworks 94,xoo 

Expenditure on gasworks ... 158,025 

Expenditure on electricity supply station 560,199 


1 , 4 ^ 7*730 

The Letchworth Urban District Council was created m 1919. It took 
over the public services usually administered by local authorities. 


Welwyn Garden City, 


Welwyn Garden City was the second attempt to carry out the ideal of 
Ebenezer Howard, as described under Letchworth Garden City, above. 

The Garden City was founded in 1920 by a public Company-— Welwyn 
Garden City, Ltd. The estate comprises some 3,200 acres, the total cost 
of the property being approximately £iy^,ooo. The land was agricultural 
with a negligible population housed in a few farms and cottages. A total 
population of about 50,000 is envisaged. 

The freehold of the land is, save in exceptional circumstances, retained 
by the Company. The land is let on lease for 99 or 999 years. During 
the past twelve years it has been the Company's policy to build standard 
factories and other enterprises, in so far as is considered desirable for 
the stimulation of general development, and to let them on short lease. 
Over 500,000 square feet of factory space is owned by the Company 
and let to tenants. 

The Company encountered exceptional financial dfficulti^ for some 
vears after it began operations. Its capital was reorganised in 1934 and 
the Company paid its first dividend, 2 per cent., in 1936. The dmdetm 
was increased to 3 per cent, in i 937 » 4 ^ ^ 93 ^* 5 P®^ 


in 1939. 

At March, io39, the population was estimated at 15,000, and the num- 
ber of houses at about 4,050. The number of manufacturmg firms was 
approximately 85, employing about 4,250 persons. 

The Welwyn Garden City Urban District Council was created ^ 1927. 
and is responsible for the public services usuaUy administered by local 
authoritiesr^ It purchased the water undertaking ^ 

10^2 The electricity undertaking is controlled by the Company, and the 
g&s supply by the Watford and St. Albans Gas Company. 

A residential club to house about 40 boys ^tween the ages of H an<i 18 
is a feature of the Welwyn Garden City. Owmg to a portage of local 
juvenile labour, there was an appreciable influx of youths from 
ind the club was established in order to provide 
for the immigrants It was established by co-operation ^ 

pany, the uSan District Council and the Ministry of Labour at a 
of ^out /? 000. The annual deficiency on the club, esrimated at ^150 
2 S to m« by the Comply. Tto ^ 

pr<^ded a Community Centre at a co^ about ^10,000, the site for 
the centre having been laresent^ by the Company. 
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The Wythenshawe Estate, Manchester. 

The Manchester Corporation began to acquire the Wythenshawe Estate 
early in 1927 under “ Local Act powers. The primary object of its 
acquisition was to satisfy the Corporation's housing needs. It was never 
the intention, however, to restrict the erection of hbuses to those built 
by the Corporation under the Housing Acts : provision was made for better 
types of houses with a view to a proper balance being secured in the 
development of the Estate as a satellite town. Provision was made also 
for industrial buildings so that, while the Estate would be in the main 
a residential adjunct to Manchester, facilities would be available for the 
emplojnnent on the Instate of a part of the resident population. 

The Corporation’s proposals, assuming development to the maxima 
permitted, envisaged the erection of some 20,000 houses by the Cor- 
poration, and 5,000 by private persons, making, with houses already 
existmg, a total of approximately 26,950 houses, and an eventual popula- 
tion of 100,000 to 110,000. 

The Estate, at the time of its purchase by the Corporation, was outside 
the City boundary, but it was incorporated in the City in X931, At March, 
1939, the ar& of the Estate within the Corporation’s ownership was 3,787 
acres. 

At that date the number of working class houses completed by the 
Corporation was 7,649, and a further 584 were in course of erection. In 
addition, 814 houses had been erected by private persons on land owned 
by the Corporation. The population was estimated at midsummer 1938, 
at 35,000. 

The Corporation are empowered to make loans to persons erecting build- 
ings on the Estate, and at March, 1939. had advanced ^23,676 in respect 
of the erection of eight factories, and further loans amounting to £6,^^ 
had been approved. In all, 15 factories had been erected on the Estate 
and the number of people employed in them was approximately 930. Of 
this number, about 500 li^red at Wjrfchenshawe. 


The Speke Estate, LiverpooU 

The Liverpool Corporation contracted to purchase the Speke Estate in 
1928 and 1931 under " Local Act ” powers. The original purpose of the 
acquisition was for housing and the general development of the City. 
In 1937 Speke was choSen by the Air Ministry as the site of an airframe 
factory adjoining the airport which the Corporation had established on 
the Estate. The lay-out of the housing portion of the Estate then had to 
he reconsidered and the development now proceeding is for a self-contamed 
community unit, with houses of all types ranging from the smallest non- 
parlour houses to houses suitable for those employed in the higher 
nmagement of the factories. Provision was made for industrial buildings 
with a view to employment being available locally for a part of the 
resident population. 

The complete lay-out for housing development is for approximately 7,000 
houses and a popidation of about 25,000, At March 1939, some 780 houses 
had been completed and the Corporation anticipate that the whole housing 
scheme will be completed by 1942. 

When the Estate was purchased it was outside the City boundary but 
it was incorporated in the City in 1932. The Estate consisted of 2,216 
acres. In 1937 the Corporation purchased an additional 351 acres and in 
^39 a further 418 acres adjoining the Speke Estate, so that the Estate 
mr all prac^cal purposes may be regarded as one of 2*985 acres. The land 
purchased in 1937 and r939 is ouMde the City bound^. 
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The Corporation’s policy is to sell land on the Estate on long lease — 
999 years. The Corporation have power to make loans towards the cost 
of erection of factories, and also to build factories to let on lease with 
option to purchase. At March 1939, the Corporation had advanced loans 
amounting to about ;£3o6,ooo. 

Ten factories were at that date in operation and an additional 18 were 
in course of construction. The number of people employed, including 
those employed at the Government’s aircraft factory, was approximately 
7,000. 

II.— TRADING ESTATES. 


Trafford Park. 

The Trafford Park Estate is situated at the Manchester terminus of 
the Manchester Ship Canal, with which the history of the Estate is 
closely associated. Some 1,200 acres in extent, the Estate was acquired 
in 1896, two years after the opening of the Ship Canal, by Trafford Park 
Estates Ltd., who proceeded to develop it as a site for factories by provid- 
ing roads, railways, and tramways, and by arranging for the supply of 
electricity, gas, water, and other facilities required by indusiiy. 

Normally, the factories on the Estate are built by and according to the 
individual designs of die tenant tens, the freehold of the sites being 
purchased by the firms from the Estate Company either outright or 
subject to an annual chief rent. In some instances, however, the Estate 
Company have themselves constructed ffictory or other industrial accommo- 
dation, mcluding small “ hive ” factories, for letting. 

Statutory powers were obtained by special Act of Parliament for the 
construction of railways on the Estate; these railways are connected with 
the main line railways and also with Ibe railways of the Manchester Ship 
Canal Company at the Manchester Docks. They run alongside every 
developed site on the Estate, and the hundreds of private railway sidings 
inside the various premises are connected therewith. Import and export 
traffic is handled by rail between vessels in the Docks and factories on 
the Estate at exceptionally low rates of charge. 

In the early days, about 700 houses were built on the Estate and these 
serve the purpose of housing the key men who have to be within call 
of the factories at all hours. 

At 30th June, 1938, the Estate Company had an issued capM of 
;f650,ooo and Debenture Stock of ;f449,3oo. In the last five years, dividends 
have been paid as follows: — 

Per cent 


1933-4 and 1934-5 ••• 
1935-6 and 193^7 — 
1937-8 


6 

7 and a bonus of 
I per cent. 


Owing to the heavy cost (about £x,^oo per acre, excluding the cost of 
land) of preparing the Estate for industrial development by the construc- 
tion of roads, railways, etc., no dividends were paid for the first twelve 
years of the Company’s life. Spreading the dividends which have been 
paid over the whole life of the Company, the average annual return 
amounts to 3 '687 per cent, on the nominal value of the shares. 

The Estate contains some 200 firms, providing employment for about 
50,000 persons. Many of the industries are of the heavy type, including 
heavy electrical engineering, constructional steelwork, railway wheel and 
axle mianufacture, etc., and are substantial undertakings from an employ- 
ment point of view: one factory alone employs about 15,000 workers 
The importance of the Estate as an industrial centre is illustrated by the 
fact that the traffic on the Estate railways now exceeds two million tons 
pel annumr— a tonnage equivalent to over three* per cent, of the total 
merchandise traffic passing on all the railways in Great Britain. 
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Slough, 

The Slough Trading Estate is situated about 22 miles from central 
London on the outskirts of the town of Slough. It occupies an area 
of about 640 acres adjoining and directly linked with the main line of 
the Great Western Railway and the national trunk road from London to 
Bristol. The site was originally developed by the State during the wax as 
a motor transport depot. It was acquired in 1920 by the Slough Estates 
Ltd., a company which had been formed to purchase from the Govern- 
ment and sell tiie surplus motor transport of the war. In 1924, when 
the disposal of the surplus motor transport had been completed, the 
Company began to develop the Estate as an industrial estate, the freehold 
of the whole of whlth would be retained in their own hands and on 
which they would themselves provide factories for renting by manu- 
facturers. In these respects the plan of operations differed from that at 
Trafford Park, where the manufacturers have mostly acquired the freehold 
of their factory sites and have erected their own factory buildings. 

For the first few years factory accommodation was provided by the 
letting, after adaptation where necessary, of existing factory buildings 
In these early days of the Estate some large undertakings settled upon 
it — one factory alone covered eight acres. Large factories are, however, 
the exception, a fact which has doubtless been influenced by the policy 
of the Estate Company, who have sought to attract a large number and 
variety of undertakings to the Estate so as to prevent the finances of 
the Company being exposed to undue risk owing to a large proportion of 
income being dependent on rental payments by a single enixepreneur : it 
has been stated that owing to the large number of undertakings over which 
the Company's rental risks were spread, probably not more than three 
per cent, of the Company's total profits were dependent on any one of the 
factories on the Estate. 

The Estate Company have adopted standard types of factories which 
can be constructed quickly and, owing to the economies secured through 
standardisation, can be let at rents lower than would otherwise have 
to be charged. Small — " bijou " — ^factories are provided for persons manu- 
factunng on a small scale. Manufacturers may obtain supplies of gas, 
electricity, water and steam from the Company water is supplied at a 
cheap rate from the Company's own wells and storage tank. Railway 
sidings run alongside many of the factories. 

About 100 houses have been provided by the Company for workpeople, 
and the Company, the County Council and local manufacturers have co- 
operated to provide funds for the building of a large social centre at 
Slough. The centre contains a nursery and infant welfare department, 
instructional rooms for handicrafts, music, literature, domestic science, 
etc., gymnasia, badminton and tennis courts, billiards and games rooms, 
an indoor swimming pool, two large halls and canbeens. Membership of 
the centre is open to workers in the Slough area (and also to their families 
and friends) at an annual subscription of 3s., if their employer also sub- 
scribes to the centre, or los. if they are employed by a non-subscribing 
employer. 

The following statement shows the Company's issued capital, the 
dividends and bonuses paid, and the income received from rentals and 
services in the last five years. 





Dividend 

Rentals 



Capttal, 

and bonus. 

and services. 



£ 

Per cent 

£ 

1934 

.. 

. 588,000 

12J 

184.398 

X935 

... 

588,000 


200,493 

I93fl 

.. 

588,000 

I2i 

233.230 

«937 

... 

735.000 

15 

282,934 

1938 

... 

735.000 

15 

304,217 



The Company have launched a similar trading estate at King*s Norton, 
Binnmgham, The total number of tenant firms on the two estates is 
267 and approximately 30,000 workpeople are employed: the figures for 
the Slough trading estate are 210 tenant firms and 28,500 worlspeople. 

" special Areas Trading Estates, 

Among the measures taken for the rehabilitation of the Special Areas 
has been the estabhshment of Trading Estates financed by the two Com- 
missioners for the Special Areas through Trading Estate Companies. The 
relation of these Estates to general pohcy in connection with the Special 
Areas was described by Sir Malcolm Stewart in his Second Report as 
Commissioner for the Special Areas (England and Wales). After referring 
to the fact that while new industries,^ particularly of the hghter type, 
had been developing rapidly in the south of England, there had been 
little development on similar lines in the Specif Areas, Sir Malcolm 
Stewart reported as follows: — 

" There seems no doubt that an outstanding difi6culty is the lack 
of vacant sites in good order with adequate facilities readily available. 
The small industrialist seeking a site for a new factory ..is attracted 
by the admirable facilities provided so freely on estates like those at 
Trafford Park and at Slough, where among other advantages, he is 
able to obtain suitable factory premises on lease, and is repelled from 
the Special Areas by the lack of such facilities and the expense of 
the preliminary work which he realises is necessary in their absence. 
In my First Report I suggested that the Special Areas must develop 
production for local consumption. Such development would be 
encouraged by the creation of well situated trading estates where new 
businesses can be established on a small scale without a heavy capital 
outlay on purchase of land and buildings,*' 

Sir Malcolm Stewart's view was fully supported by the Special Commis- 
aoner for Scotland. In pursuance of that view. Trading Estate Companies 
were formed in the North-East, Scotland and South Wales on the initiative 
of the Commissioners for the Special Areas. These Companies, which have 
no share capital and do not operate for profit, were empowered to select 
in their respective areas one or more sites to be laid out by them as 
Trading Estates. On these Estates they were authorised to build factories 
of modem design suitable to let to industrial undertakings mainly of the 
lighter type, and considerable progress in the building and lettmg of 
factories has been made. The Estates are provided with up-to-date facili- 
ties in regard to railways, roads, drainage, electricity, gas, recreation 
grounds, canteens, etc. 

In order to assist firms with little capital who wish to start a smaJl 
manufacturing concern with prospects of expansion, the Trading Estate 
Companies offer " nest factories," forming a quarter of a standard building 
fitted with electric light and power, office accommodation, road access 
and other facilities, at a very moderate rental covering rates, h‘ght and 
heat consumption and insurance. The floor area of such a " nest factory " 
is from 1,250 to 1,500 sq. ft. Space for expansion can be reserved for 
industries the area of whose factory exceeds 6,000 sq. ft., so that they are 
able to expand within their own ground if occasion demands. 

In view of the large potential demand the Companies are in a position 
to obtain favourable terms for electricity supply, and are thereby enabled 
to secure advantages for their tenants which could probably not be 
obtained by individual negotiation. The Estates being placed near collie^ 
districts are well situated for supplies of gas. Tenants can also obtain 
valuable services of a commercial nature. The Companies have Iheir 
own professional advisers and staffs, who can advise about raw materials, 
markets, sales methods, etc. The Ministry of Labour have offices on 
the Estates and can give assistance iin the supply of labour. 
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The Companies derive their capital, through the Commissioners for the 
Special Areas, from the Special Areas Fund and have agreed to pay the 
Commissioners, after an initial development period of about five years, 
4 per cent, interest on all the monies provided, though there is a clause 
m ^e agreements between the Commissioners and riie Tradmg Estates 
Companies which empowers the Commissioners to postpone pa3mient of 
interest for a longer period if such postponement is justified and necessary. 
The Companies, however, have regulated their rental policy with a view 
to being able to pay 4 per cent, interest to the Commissioners after five 
years as well as cover their own administrative costs and provide a 
leasonable sum for depreciation. The decision as to the rent to be charged 
for each factory rest%jWith the Trading Estate Companies, but the general 
level of rents regarded as necessary to produce the required interest is 
understood to be about 6 per cent, on the total cost of providing the 
factory. 

The chief of the Estates bemg so developed are the Team Valley Trading 
Estate, near Gateshead, the Hillington Trading Estate, near Glasgow, and 
the Treforest Trading Estate, near Cardiff, separate notes on which are 
given below. Notes are also given on the similar development in the West 
Cumberland Area, and on 5 ie construction of groups of factories and 
individual factories in the other areas. 


Team Valley, 

The Team Valley Trading Estate, which is operated by the North Eastern 
Trading Estates Ltd. (formed in 1936), is situated on a site of 700 acres 
on the outskirts of Gateshead. It is close to the Great North Hoad and is 
bounded by the arterial road linking Sunderland to North Lancashire and 
Cumberland. It adjoins the main line of the London and North Eastern 
Railway with which its internal railways connect at exchange sidings at the 
neighbouring Low Fell station. 

Standard factories in three sizes — 12,000 sq. ft , 8,000 sq. ft., and 6,000 
sq ft. — are built by the Estate Company for leasing to tenants for a 
minimum period of one year. These factories, as let by the Company, are 
provided with office accommodation, if required; with a hot water system of 
heating; with access roads and drainage; and gas, water, and electricity are 
laid on to them. Arrangements are made also for a private railway siding 
to be provided where desired. 

The capital commitment of the Estate Company in the purchase of the 
land and the first stage of development of the Estate amounted to 400,000 
and later had increased to £z,y>o,ooo. At May, 1939, 106 factories had 
been completed, of which 98 were in production, employing approximately 
2,520 workers. Nine factories were in course of construction. 


Treforest. 

The Treforest Trading Estate is operated by the South Wales and 
Monmouthshire Trading Estates Company, Limited (formed in 1936). It 
covers an area of about 250 acres, and is situated between Cardiff and * 
Pontypridd on the main line of the Great Western Railway from Cardiff 
to Merth3rr. It is adjacent to the Rhondda Valley coalfield. The Great 
Western main line (from which private sidings run into the Estate) bring 
it to within two and half hours journey from London, and main rOa<£ 
north, west and eastwards to London are within direct access. 

Factories' are built by the Estate Company for renting by tenants. The 
factories erected are mostly of standard types ranging in size from 6,300 
sq. ft. to r8,ooo sq. ft. floor space. The l&tate Company have provided a 
high-pressure steam main from which their tenants can obtain a bulk 
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supply of steam for processing and heating purposes* Gas, water and 
electricity are laid on to factories, as at Team Valley and Hillington. The 
Estate maintains its own water pumping and filtration plant, which is 
believed to be the only one of its kind in Great Britain. 

The Estate Company's capital commitments in respect of the purchase 
of the site and the first stage of its development amounted to £800,000, At 
May, 1939, 55 factories had been completed, of which 43 were in production 
employing approximately 1,870 workers. Seventeen factories were in course 
of construction. 

West Cumberland, 


In this area it was considered that on account of the configuration of 
the area and the fact that the population was spread' out along a consider- 
able length of coastline, a large central Trading Estate would not be suitable 
for dealing with the problems involved. Accordingly, a Company named 
the West Cumberland Industrial Development Company was formed, having 
similar powers and operating under similar conditions to those appl5dng 
to the Trading Estate Companies but designed to develop small sites with 
one 01 mote factories on each, existing buildings being used where these 
were available. Capital is provided from the Special Areas Fund on similar 
terms and conditions to those applying to the Trading Estate" Companies, 
though the Company is in addition charged with the work of improving the 
amenities of the area by the clearance of the unsightly remains of previous 
industries. This part of the Company's functions is not subject to the same 
financial conditions as those relating to the development of factories. 

At May, 1939, seven undertakings had been provided with factories by 
the Development Company, and five were in production employing about 
290 workers. Two of these undertakings were in a large existing building 
which had been purchased and adapted for the purpose, and the remaining 
five were in new factories built for them. Two other factories had been 
completed for tenants, four were under construction, and negotiations were 
proceeding for a number of others. 

Smaller Factory Developments, 


After the establishment of the Trading Estate Companies, representations 
were made by the authorities in some other parts of the Areas as to the 
possible effect of the concentration of effort on one site in^ the Areas. 
Applications were also received from industrialists who for various rea^^ 
did not want their undertakings established on a Trading Estate. The 
Special Areas (Amendment) Act, 1937* empowered the Commissioners to 
build and let factories themselves apart from the establishment of toe 
Trading Estate Companies. These powers were accordingly used ^ toe 
purpose of meeting the circumstances above described. In the I^rham 
and Tyneside Area, for example, two sites of some 17 acres each were 
purebred, one at Pallion in Sunderland, and toe other at St. Helens n^r 
Bishop Auckland in south-west Durham. These were let on long le^s to 
North Eastern Trading Estates Ltd. and prepared for the cons^ction of 
factories. At May, 1939, four factories had been cornpleted at Pallion, of 
which three were in production. At St. Helens, Bishop Auckland three 
factories were completed and in production and two were under con- 
struction. A single factory had been built at Tynemouth. The seven 
factories were employing about 590 workers. 

In South Wales the gift to the Commissioner of a large part of toe site 
of the former Dowlais Steel Works enabled suitable sites to be made avafi- 
able and at May, 1939* two factories had been completed and one was 
constiuction. L addition, five other factories had “^d1:wo 

sites, two in Monmouthshire, one at Cyfarthfa war Tydfil, and two 

in the Rhondda Valley, while another was under 

employment provided by the seven factones m which work had been 
storied was about i,68o workers. 
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Hillington. 

The Hillington Trading Estate is operated by the Scottish Industrial 
Estates, Ltd. (formed in 1937), and is the second largest of the Special 
Areas Trading Estates, its site extending to 320 acres. It is less than a 
mile from the boundaries of Glasgow, Paisley and. Renfrew, and is in 
close proximity to the Glasgow Docks, main line railways, and trunk roads. 

The Estate is being developed by the Company mainly with standard 
and nest factories in two sizes — ^5,000 sq. ft. and 1,200 sq. ft. — ^for leasmg 
to tenant firms. Boiii standard and nest factories are built in blocks of 
two to ten units. The Company also leases ground to firms to erect their 
own factories, where desired, and is prepared to erect factories of special 
design to meet indivioual requirements. Gas, water and electricity axe laid 
on to the factories, which are hea»feed by steam from a central boiler house 
which also supplies process steam in the majority of cases. A central 
canteen has been provided. 

The capital expenditure involved in the purchase of the land and the 
development of about one-quarter of its area was estimated at £9^2,500, 
At May, 1939, factories had been let to 87 undertakings, 78 of whom were 
under prodq^ction employing approximately 1,500 workers. The number of 
factories, i.e., separate ** units," completed was 128, and a further 23 
were under construction. (Some individual undertakings occupy several 

units " : thus, the 78 undertakings under production were occupying 112 
" units ".) 

Smaller Factory developments in Scotland. 

It was felt that the Trading Estate at Hillmgton did not directly relieve 
the serious position in North Lanarkshire. Three subsidiary estates were, 
therefore, acquired m this area. They occupy areas of about 27 acres at 
Carfin, 18 acres at Chapelhall, and iij acres at Larkhall, and wiU provide, 
on full development, for 70-80 factories, 40 to 50 factories, and about 
40 factories respectively. 

These Estates are being developed on the Commissioner's behalf by 
Lanarkshire Industrial Estates Ltd.; a company formed in 1938 with the 
same directorate and personnel as Scottish Industrial Estates, Ltd. 

At May, 1939, the following factories had been built : Carfin — six standard 
units, Chapelhall — ^four standard units, and Larkhall — ^three standard and 
five nest units. Two of the six factories at Carfin have been adapted 
as a Training Centre for the Ministry of Labour. 

Arrangements have been made for the immediate construction of about 
25 further factories on the three Estates. 

In addition, one factory employing about 60 workers has been built 
on an individual site of about 5J acres at Barrhead. 


APPENDIX IV. 

A MEMORANDUM ON PLANNING IN SOME OTHER COUNTRIES BY 
Mr. G. L. PEPLER. 

Introduction. 

The following notes have been completed at the request of the Chairman 
of the Royal Commission and with the help of the International Federa- 
tion for Housing and Town Planning. The aim has been to obtain infor- 
mation from abroad as to planning developments which, although not 
necessarily applicable to this country, seemed likely to be of importance 
in relation to the problems before the Royal Commission. Before dealing 
with these countries in detail, the following preliminary observations are 
made by way of conveying the chief .. impressions gained: — 
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United States of America. 

The present Federal Gc^^emment has decided to carry out a survey of 
the natural resources of the country, of which there has been an extravagant 
and wasteful use up to present tiines, and to evolve a nation-wide plan 
for their conservation and development. 

The National ESsources Committee, including the Secretaries of the 
Interior, War, Agriculture, Commerce, Labour, and the Administrator 
d£ Emergency Relief, was established to organise such a survey and to 
co-operate with planning agencies — ^all executive agencies of the Federal 
Government being required to notify the National Resources Committee 
of all proposed Federal projects involving the acquisition of land, as they 
develop and before major field activities are undertaken. 

The Committee has developed a public works policy with the object 
of fitting the public construction prografiime to cycles of business depression 
and boom. 

An Advisory Committee on Science comprising representatives ctf the 
National Academy of Sciences, the American Council on Education, and the 
Social Science Research Council, has been set up and is preparing a report 
on " Problems of a Changing Population," and is makmg a study of the 
impact of new inventions on social organisation. • 

The Federal Constitution and the division of the country into States 
creates difficulties m relation to national programmes but the use of 
Federal finance appears to be a powerful factor in overcoming such 
difficulties. 

Experts are widely employed to make surveys and prepare plans. They 
are lent by the Federal Government to the States, the necessary co- 
ordination being secured through the National Resources Committee. 

Homesteads are being estabhshed in areas where the former means 
of employment have ceased, such Homesteads combining improved housing 
with factory employment augmented by home food production. 

Strong support is given by Chambers of Commerce to town planning, 
and great advances have been made in relation to National and State 
Parks, 

Last but not least is to be mentioned the great experiment of the 
Tennessee Valley Authc<rity covering a region equal to about 70 per cent, 
of the area of England and Wales, comprising portions of seven States 
and including 120 Counties. The significance of this experiment i,s that the 
region was selected on purely geographical and economic grounds and 
without any regard to boundaries of authorities, with a view to resuscitating 
a backward area of considerable potentialities and at the same time check- 
ing the flooding of the Mississippi. 


Germany. 

The general tidiness of the towns, the care that has been iaken to 
blend old and new, and the freedom of the countryside from disfiguring 
advertisements, are all impressive features. 

Planning control has been exercised for many years and has ^n greatly 
facilitated by the fact that anyone wantmg to build must firat grt 
permission and. therefore, when permission 

grounds, no question of compensation arose. In addition, the developer 
may, as a nomal practice, be required to surrender from 30 to 35 per cert, 
of his land free of charge, for roads and open spaces In general, ques. 
tions of compensation do not appear to arise in respect to 
development which have as their object either toe preventaon of 
bonrliness or of anythmg regarded as bemg mconsistert with nationa. 

Planning has been fecilitated also by a method of pooling ownerships 
and re-allotting plots to fit into a co-ordinated plan. 
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It is the practice of the Government to grant loans free of interest 
in order to facilitate the building of garden villages for employees in 
factories at nearby towns. 

The Regional Planning Federation of the Ruhr Coal Mining District was 
established in 1920, in order to secure the effective development of that 
great industrial region covering about 1,470 square miles. The principal 
executive organ of the Federation comprised representatives of local 
authorities and economic interests, in equal numbers, the latter being 
divided between employers and employees. The Federation planned rail- 
way routes as well as roads. 

Redevelopment has been assisted by a method of payment in kind in 
lieu of cash compensalibn, e.g., by erecting new buildings in place of those 
demolished or by improving buildings allowed to remain. 

The State has in hand comprehensive replanning and rebuilding projects 
for the four great cities of Berlin, Munich, Numberg and Hamburg. 
Rebuilding on this grand scale appears to be practicable only because, 
broadly speaking, compensation, in so far as it is not met in kind, is 
assessed by those m authority, apparently on the bases that (a) if the 
city and the buildings in it met the requirements of to-day, redevelopment 
would not be necessary, and ( 5 ) when the city has been remodelled to the 
requirements of to-day, values in it must be higher than they were before 
remodelling took place. There is also power to levy a betterment tax. 

A National Planning Board (National Of&ce for Space Distribution) 
directly responsible to the Fuehrer has been established. 

A national system of motor roads, clear of crossings on the level and of 
ribbon development, has been planned and much of the plan has already 
been carried out. 

A policy, backed by strong control exercised by the Government, has 
been formulated for the gradual dispersion of industry so as to reduce the 
size of great industrial agglomerations and prevent their creation in the 
future. 


Italy. 

The country has a long history of town planning, includmg powers for 
compulsory purchase of areas ^ected by proposed improvements, and 
care is taken, in the course of redevelopment, to protect ancient monuments 
and noteworthy architectural compositions. 

The Government has xmdertaken the reclamation of the Pontine Marshes, 
involving the conversion of 300 square miles of malaria and mosquito- 
ridden country, into agricultural land. The scheme includes the 
colonisation of that country with up-to-date farm buildings and houses 
and with new country towns fully equipped with public and community 
buildings, markets, etc. 

Healtihi centres for working-class people on the coast and in the mountains 
have been established. 

A policy has been adopted by the Government of limiting the excessive 
increase of town population. This policy appears to be implemented 
through the labour exchanges and by the encouragement of industry to 
settle in uncrowded areas through a system of ben^ts. In addition, the 
Government has moved surplus population fron^ crowded towns to the 
country, e.g., to the colonies prepared for them in the Pontine Marshes, 
and is canning out a programme of improving rural housing conditions. 

A scheme has been formulated for the replanning and rapid reconstruc- 
tion of Rome with a view to improving communications and conditions, 
and of bringing to light those glories of ancient Rome which later years 
of thoughtlessness had allowed to be covered with unimportant and out-of- 
place hidings. 
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France, 

Many French to^is present a sense of civic unity produced in part bv 
th^axmony of the^ street facades and focused in^e tomx%u«e 
The re^nnmg of Pans by Baron Haussmann is striking, \s also ate 
the ^ception^ fecdities which that city provides for the holdiS 

reiat^^^defM^°*^^^^°” adopted with reference to industries 

+1,2?^= + intense cultivation of the countryside, the care 

that M t^en to prese^e the ancient and histone monuments in which the 
country is so nch, and the long-established system %f national roads 

Sweden. 

Town placing is facilitated by the municipal ownership of land, and 
an imj^rtant place is given in municipal administration to the Director of 
To^to Plaimm^ Municipal activities and private development are related 
to the Master Plan for which the Director is responsible. 

Great care is taken in regard to the siting and design of pdblic buildings 
and the consequent focusmg of civic interest and pride. The quality of 
the towns and, in particular, of Stockholm reflects the beneficent results 
of a long history of town planning. 


Holland, 

A comprehensive planning scheme has been prepared for Amsterdam and 
its environs, based on thorough studies of all the factors involved, including 
trends of population related to industry. Much work has already been 
done in giving effect to the plan for Amsterdam. 

The Government has formulated a scheme to reclaim the Zuyder Zee, a 
sea-covered area of 864 square miles, and to colonise it with farms and 
villages provided in accordance with a comprehensive plan. 

A large amount of good quality municipal housing has been provided. 


Japan. 

After the destruction of a large part of the city of Tokyo by earthquake 
and fire, the opportunity was taken to replan its main communications 
and secure a park system and zoning plan. 

A method of land pooling was adopted, with the requirement that, 
although the land had been fully built up prior to the earthquake, 10 per 
cent, of the original holdings could be taken, without compensation, for 
roads and open spaces provided for in the replanning scheme. 


Poland. 

A County Planning Research Ofi&ce has been established, with a policy 
directed to the plaimed distribution of industrial activity and a Hmiiation 
of the size of Mture industrial towns. 


United States of America. 

The re-birth of town planning in the Umted States has been said to have 
begun with the development of Central Park, New York City, in 1857, and 
to have been greatly stimulated by the World’s Fair at Chicago, in 1893. 

The collaborative effort of D. H. Burnham, F, L. Olmsted and other 
plaimers and artists in creating the " White City ” set the precedent for 
the co-operation of the professions in producjing order and amexiity in 
city development. In 1909, D. Burnham and B. H Bennett produced 
their great planning report for the City of Chicago. 

19412 ^ * 
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For a number of years, '' The City Beautiful with park systems and 
imposing civic centres was the chief aim of those interested in planning 
Many plans of this character were promoted, paid for, and admirably 
presented by local Chambers of Commerce or City Clubs with the object 
of stimulating local authonties and private developers .to carry them out. 

An important step in practical planning was the appointment, iij. 1913, 
by the Board of Estimate and Apportionment of the City of New York, 
of a Committee to report as to the desirability of regulating the height, 
size and arrangement of buildings thereafter to be erected or altered within 
the City limits. The resolution winch led to the setting up of this 
Committee suggested that the time has come when effort should be 
made to regulate the height, size and arrangement of buildings erected 
within the limits of the City of Netv York; in order to arrest the seriously 
increasing evil of the shutting off of light and air from other buildings 
and from the public streets, to prevent unwholesome and dangerous con- 
gestion both in living conditions and in street and transit trafSic and to 
reduce the hazards of hre and peril to life.” 

As a result of the findings of this Committee, zoning laws were intro- 
duced for the- whole of the City of New York and the practice of makmg 
zoning ordinances spread to many other cities. 

Planning, other than on paper, lagged behind because, until quite 
recently, it was not backed by effective legal sanction. 

Nevertheless some splendid plans were produced and special mention 
must be made of the Regional Plan of New York and its Environs, pre- 
pared between 1923 and 1929, under the direction of Thomas Adams at 
the expense of the Russell Sage Foundation. 

In 1927 the Federal Department of Commerce issued a Standard City 
Planning Enabling Act, and this greatly facilitated the passing of necessary 
legislation 

The legal background to planning in the United States differs from that 
in this country The law, in effect, only enables restrictions to be placed 
on private property, without compensation, if they can be shown to come 
within the ambit of ” Police Power,” i.e., they must be for the purpose 
of promoting health, safety, morals and the general welfare. Under this 
power regulations have been made regulating the uses of land and the 
volumes of buildings thereon, street layout, land subdivision and building 
lines. Special legislative sanction is required to sanction the imposition 
of restrictions not covered by ” Police Power,” and compensation must 
be paid. Also, special legal sanction is necessary, and has been obtained, 
for the purchase of property by a local authority, including the purchase 
of extra land for purposes of recoupment (in U.S A. known as ” excess 
condemnation ”). 

In 1929, a writer describing planning progress in the United States 
referred to the establishment by President (then Secretary of Commerce) 
Hoover in the United States Department of Commerce of a Division of 
Building and Housing as ” the most potent single recent influence on 
city planning m the United States.” 

Great developments followed in Town Planning, Country and Regional 
Planning and, later on, in advisory State Planning which has made 
notable strides, siace 1933. In 1938, it was reported that advisory 
planning boards, which have been active in stimulating planning by 
counties and cities, were in existence in 45 of the States and in the 
District of Columbia (Washington), Hawaii, and Alaska. 

National Planning began to take shape when the National Planning 
Board was appointed by ^ the Administrator of Public Works, in 1933. 
This Board consisted of Frederic A. Delano, Charles E. Merriam and 
Wesley C Mitchell. The functions of the Board were: — 
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"To advise and assist the Administration — through the preparation, 
development and maintenance of comprehensive plans — ^through survey 
and research, and through the analysis of projects, for co-ordination 
and correlation of effort among the agencies of Federal States and 
local Governments." 

These early objectives have been steadily adhered to, namely:— 

1. Advice and assistance to the Administration, 

2. Comprehensive planning. 

3. Survey and research. 

4. Co-ordination and correlation of effort among various Govern- 
ment agencies. 


This body was succeeded by the National Resources Board, established 
bv Executive Order of President Roose’sfelt in 1934, to be in turn succeeded 
by the National Resources Committee, appointed by the President m 1935 
This Committee consists of eight members, of whom six are administrative 
oJQ&cials of the Government. The Secretary of the Interior was designated 
as chairman to serve with the Secretary of War, the Secretary of Agri- 
culture, the Secretary of Commerce, the Secretary of Labour, the Adminis- 
trator of Emergency Relief, Mr. Frederic A Delano, and Dy. Charles E. 
Merriam, The last two were also members of the original National 
Planping Board in 1933. 

In a Progress Report issued by the Committee in December, i 93 ^» 
is stated that the work of the Committee has followed four principal lines, ^ 
encouragement of planning activities, research towards filling in planning 
gaps, acting as a clearing house and a correlation for overlapping planning 
activities, and exercising advisory functions by reporting to the Resident 
and Congress and makmg recommendations as to long term programmes 
for full development of the national resources. In addition the Com- 
mittee is helping to interrelate the planning of the different State activities, 
and assisting State and other Authonties in similar work by advice and by 
lending them the services of skilled scientists, technicians and planners 
and by making grants towards planned projects. It is also carr3dng out 
a remarkable experiment in positive regional planning in Tennessee Valley. 


The Tennessee Valley Authority was created by an Act passed by 
Congress in 1933. The objects of the Act are set out in the preamble: 

" To improve the navigability and to provide for the flood control of the 
Tennessee River; to provide for reforestation and the proper^ use of 
maxgiual lands in the Tennessee Valley; to provide^ for the agricultural 
and industxial development of said valley, to provide for the national 
defence by the creation of a corporation for the operation of Government 
properties at and near Muscle ^oals in the State of Alabama, and for 
other purposes. ” The Act also entitles the Authority to dispose of 
electricity generated by the hydro-electric power plants erected m c^“ 
nection with ilie <iims (ii are contemplated) constructed by the Authonty. 

The main purposes of the Authority are: («) to improve navigation 
by providing a water c h a nn el for ships of 9 ft. draught to Kimxvi e 
(640 miles above toe junction of toe Tennessee River with toe Ohio Kiver), 
m to prevent flooding and check sofl erosion (toe Ohio River 301ns toe 
Mfasissippi River shortly after it receives toe water of toe Tennessee Ibver 
which hi toe past has aggravated the serious Mississippi floods), (c) to 
produce electric power. Originally the dectiic power was mtended to 
used for toe manufacture of nitrate for war purposes ^d iras *^8* 
to toe production of fertilisers, but as more d^s have been constructed 
a surplus has been generated and is being sold to municipaltoes and 
operative associations for redistribution to toeir customers at low mtea 
It is stated that this distribution is already provmg an important factor 
in rural electrification and in toe stimulation o£ new mdnstnal enterprises 
Tiaifig dectric power in large quantities. 

. M3 
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The Region covers an area of about 26,000,000 acres (about 70 per cent, 
of the area of England and Wales) comprising portions of seven States 
and including 120 counties. The Act authorises the Authority to buy 
land compulsorily, and already nearly 1,000,000 acres have been acquired 
Much of this land comprises the area covered by the huge lakes which 
the dams are forming, plus marginal protective areas'. Careful attention 
has been paid to the landscape surrounding these lakes and they form 
most attractive recreational areas. 

Last summer, the writer had the good fortune to visit Tennessee Valley 
and to see the Norris Dam and Lake and the surrounding Park Reserve. 
Near the dam, a new town Norris has been built and is joined to 
Knoxville by a ** Prepay road, 250 ft. wide and about 23 miles long. 
The town owed its origin to the necessity for providing housing accommo- 
dation for the fifteen hundred men* engaged in building the dam. Instead 
of merely erecting a construction camp, the long view was taken and a 
model town was planned, complete with community buildings and services. 
The plan provides for a town of from 1,000 to 1,500 families and up to 
last summer accommodation had been provided for 350 families. 

^ National Parks, 

No reference to National Planning in U.S.A. would be complete without 
a reference to the National and State Parks with which that coimtry is 
.so richly endowed. 

The concept and purpose of them is described as follows in the Report 
of the Recreation Committee to the National Resources Board : — 

National Parks are areas of primeval nature, of superlative scenic 
quality, set aside and conserved unimpaired, for the benefit and enjoy- 
ment of “the people. Their development should be conductive to the 
realisation of their recreational and scientific values, arising out of 
their natural characteristics, and should be consistent with these 
inherent qualities.** 

The first National Park was Yellowstone and in a report to the Con- 
ference on National Parks, held in Washington, in January, 1938, it was 
reported that the National Park Service (established in 1916) now 
administers nine types of land areas, aggregating a total of 26,697<J square 
miles. (This figure has now grown to 27,344 square miles.) There are, 
in addition 265,625 square miles of National Forests in Federal ownership, 
much of which land is available for recreational use. 

At the same Conference it was reported that there had been a great 
expansion of State Parks during the past five years (present total about 
goo together comprising 6,374 square miles) and it was suggested that the 

State Park ** should be to the State what the superb areas of primitive 
scenery, known as ** National Parks,** are to the Nation 

State Planning, 

In a report on ** The Future of State Planning *’ issued by the National 
Resources Committee, in March, 1938, it is stated that most of the energies 
of the 45 State Planning Boards, assisted by technical and advisory 
assistance from the National Resources Committee, have been devoted 
to the collection of basic data and to the establishment of working rela- 
tions with other governmental agencies. These Boards are advisory and 
are intended to operate in the field of the State in much the same 
way as the National Resources Committee does in the field of the United 
States, and to stimulate planning by counties and cities within each State. 

It may be of interest to note that under the Industrial Act of 1936, 
municipalities and counties in Mississippi are authonsed to issue bonds for 
the construction of buildings to be used for industrial purposes and to own 
and operate manufacturing plants or tip sell or lease them for operation 
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by private concerns. Only eight Mississippi municipalities have approved 
such plans to promote industries. Six of the cities have entered into 
contracts with private companies for the leasing of a city building built 
by the issuance of general obligation industrial bonds. Such leases usually 
require payment of nominal rent to the city and a guarantee of a minimum 
annual payroll by the private company. 

Some of the States are faced with the problem of settlers otr the 
descendants of onginal settlers trymg to make a living out of land now 
barren, and scattered in a manner which makes education, roads and 
other public services expensive or difficult This problem is acute in 
Wisconsm with reference to the land origmally covered by forest which 
has now been felled, leaving the old lumbermen sjjranded. After careful 
studies, zoning is being applied to remedy the situation. In Oneida County, 
the zoning ordinance provides for only wo kinds of use districts, the one 
being " forestry and the other an “ unrestricted district/* In the 
''forestry** district many uses other than pure forestry are permitted. 
There is included in the permitted uses all forest-allied industries and such 
other uses as the gathering of wild crops, berries, moss and hay. Hunting, 
trapping and fishing may be conducted but the district is restricted against 
farming and aU year residence. It is stated that the adoption of these 
zoning plans has resulted in the removal from agricultural use of about 
five million acres of marginal and sub-marginal land in northern Wisconsin. 
In addition the organisation of state, county and national forests has 
removed from such use another million acres, making a total of six million 
acres of land now restncted against agriculture and which are producing 
a timber crop 


Replanning of Cities. 

As already mentioned, advisory plans covering the whole of many cities 
and their outskirts have been prepared. In several cases numerous items 
of these plans have been carried out and notable examples are to be found 
at Washington, New York, St. Louis and Detroit. 

Washington. 

L*Enfant*s original plan is world famous, but, unfortunately, after an 
inspired beginning, it suffered many years df neglect, and it was not until 
1926 that a National Capital Park and Planning Commission was estab- 
lished. Smce then many improvements have been carried out and, to-day, 
the Commission are preparing a Park and Parkway Plan covering an area 
within a radius of 20 miles from the centre of the city.^ « In addition 
to resuscitating L*Enfant*s plan, the Commission are liiiing it up,^ by 
riverside parkways, etc., witii a splendid park system which will encircle 
the City and provide a setting worthy of the original 

New York. 

In recent years the most remarkable achievement has been the work 
carried out by Robert Moses, the Park Commissioner. Owii^ to his 
work, based to a considerable extent on the New York Regional Plan, 
and backed by Federal funds via the Works Progress Administration, 
there is now in being, or in course of completion, a complete system of 
parks, playgrounds, pleasure beaches, swimming pools, parkways and 
bridges all tied together radially, arcumferentiaHy and comprehensively 
into a unified and linked pattern. The parkways form important l^c 
arteries for the private motonst and include many important bndges 
and major constructional works. On the parkways all crossings on the 
level are eliminated and the intricate developments of the clover leaf 
principle to link up radial and circumferential roads and to out the 
approaches to bridges are astounding in their ing^uity and one is staggered 
Ijofii at the engineering sWH that is displayed and at the cost that mnst 

19412 4 



296 

have been incurred The scale of operations appears gigantic> but it is 
said that in all cases the response of the public has been so great that the 
widest parkways and the largest of parks have been quickly used to 
capacity. 

St Loms. 

The City Planning Commission of St. Louis was created by Ordinance in 
1911 In 1938 it published a report which contamed a summary ol progress 
made in carrying out the plan during the 20 years, 1917-37. The list 
includes 35 miles of street widening and 22 miles of street extension and 
the construction of many bridges. It also includes the erection of a 
number of public buildings, some of which form part of the civic centre for 
which the City is f&ious, the constructictoi of an airport, the making 
of a number of street squares, the laying out of several large parks and 
the erection of a municipal auditorium. 

Detroit. 

Detroit is the centre of the motor industry, and the chief achievement 
of its City Planning Commission has been in the planning and construction 
of main arteries within and outside the City. A number of these are as 
much as 204 ft. wide and several have a width of 150 ft. The population 
of the City has grown from 465,000 in 1910 to 1,568,000 in 1930 and the 
area from 79 square miles in 1920 to 139 square miles m 1930. It is 
stated that in carrying out the master plan there has been expended in 
the City for street openings and widenings recommended by the City 
Planning Commission more than sixty million dollars. Thousands of acres 
have also been added to the park system. 

Homesteads. 

One of the functions of the Farm Security Administration of the United 
States Department of Agriculture hfis been the development of homesteads. 
In a number of cases these have been established m areas where the former 
means of employment have ceased. The following are examples: — 

Arthurdale, in Preston County, North West Virginia. 

This homestead was plaimed to give a group of families, left without 
work when the nearby coal mines closed down, a chance to obtain an 
adequate income and a greater degree of security. More than 1,100 acres 
of land were purchased and 165 homesteads ld,id out, each unit comprising 
about three acres of land. The factories and co-operative farms lie on 
the outskirts of the community. The industries comprise wood-working 
and furniture making, a vacuum cleaner company, a factory for the 
assembling otf farm equipment, etc. ^ 

Cumberland, in Cumberland County, East Central Tennessee. 

This project was designed for the rehabilitation of three groups of 
families* timber workers, miners and farmers in poor land areas. Two 
hundred and fifty-one new homes have been completed and work has been 
found at a canning factory which emplo3^ 300 workers and in a coal mine 
on the project. Many of the feimilies supplement their cash income by 
raising crops on individual tracts of 17 acres. 

Jersey Homesteads, in Monmouth County, New Jersey, approximately 
45 miles from New York City and Philadelphia, 

The original objects of this industrial-agricultural community were to 
demonstrate the feasibility of decentralising the clothing industry which for 
years has been concentrated in congested areas or large cities amidst slum 
conditions and sweat shop working conditions; to demonstrate the merits of 
combined farming and work in a predominantly seasonal industry and one 
which is subject to the dictates of fashion; to conduct an experiment of co- 
operative working and living. The homesteads include a tract of 1,200 
acres, 500 of whidi are u^d for farm land and ihe remainder for 200 homes 
on half-acre sites; community school, factory building, poultry yard, etc. 
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The Jersey Homesteads Industrial Co-operative Association holds a long 
term lease from the Government on the factory building, and in its turn has 
its business managed by the Consumers Wholesale Clothiers Incorporated. 

Tygart Valley Homesteads, Randolph County, Central West Virginia. 

This project was^ established to rehabilitate families who were formerly 
dependent on the lumbering operations in the area. The site comprises 2,883 
acres and includes 195 family units with individual acreages ranging from 
one to three acres. In this, as in other homestead projects, social life is 
fuHy provided for. 

Westmoreland Homesteads, Westmoreland County, South West 
Pennsylvania. 

This project was established to rehabilitate former mining families who 
were stranded when mining operations m the vicinity were iscontinued or 
seriously curtailed. Two hundred and fifty-four families are settled on the 
project which covers 1,353 acres of land. Co-operative farming is provided 
for but more than 50 per cent, of the family heads have found outside 
employment in the surrounding industrial area. 

In a statement issued in August, 1938, by the Farm Security Administra- 
tion, it was announced that arrangements had been made for a hosiery 
making 'company to operate plants on three homesteads. The operating 
companies will be owned jointly by the Homestead Association and the 
hosiery company and in order to participate in the plan the Hoxnestead 
Associations have borrowed from the Government. The Government invest- 
ments will be safeguarded by liens on the property of the Co-operative 
Association. 


Ch'een Belt Towns. 

These towns are under the auspices of the Farm Security Administration. 
The wnter had the good fortune last summer to visit two of them, namely 
Greenbelt and Greendale* 

In 1935 the Resettlement Administration undertook construction of the 
three communities, located near badly crowded cities, to furnish decent 
homes for low-income families. The communities, however, were not 
primarily housing projects. They were intended to serve three purposes : 

1. To provide useful employment for thousands of jobless workmen. 

2. To demonstrate a new type of community jplanning, combining 
city conveniences with many advantages of rural life. 

3. To demonstrate a better utilisation of land in suburban areas. 


Locations were chosen after careful study of social and economic con- 
ditions in about a hundred cities. The three metropolitan areas selected 
had a long record of steady growth, a sound economic basis, good wage 
levels, and a pressing need for housing. ^ 

A large tract of inexpensive, undeveloped land was purchased in each ot 
these areas. These sites were required to fit into the trends of the city s 
residential and industrial growth and to be within easy reach of loc^ em- 
ployment centres They also possessed topography suitable ta^ldmg, 
ready access to utilities, fertile soil, and rolling, wooded land suitable for use 
as recreational areas. 

Greenbelt, the community on which construction was first smrtecl, is 
located seven mUes north of Washington, D.C. Greenhdls lies five miles 
north of Cincinnati, Ohio, while Greendale is three miles south-west of 

Milwaukee, Wisconsin. . . .. 

Each site was studied carefully and every acre was assigned ite 
function in an expertly designed community plan. A town “““ 0 “ 
the centre of each community. ^«nd it are 

designed to serve both as a school and a town.meetmg haU, stores, post 
ofiSce, bus terminal, and other offices. 
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The residential area surrounding the town common is laid out with 
comparatively few streets. Usually the blocks are five or six times the size 
of the average city square, and each of them resembles a small park with 
about 120 dwellings around its edges. This arrangement has many ad- 
vantages. Houses face the lawn and trees on the interior of the block, 
rather than barren pavement. Although each house has its own yard, much 
of the block's interior serves as a playground for the entire neighbourhood. 
A network of paths running through this park eliminates the need for side- 
walks along the streets. Paving, water-works, and sewer lines can be in- 
stalled at a considerable savmg under such a super-block system. The most 
distinctive feature of the three communities is the " greenbelt " from which 
they take their name This is a broad girdle of open land intended to protect 
the community from overcrowding and undesirable building on nearby 
property. Part of the surrounding greenbelt is reserved for parks, forests, 
and playgrounds. Garden tracts also are set aside for families who wish 
to supplement their incomes by raismg their own fruit and vegetables. The 
remainder is cultivated by full-time farmers, who may market their produce 
in the community stores.' 

The town plan has been especially designed to meet the problems created 
by modem motor trafSc Facing houses away from the street, with play- 
grounds and paths removed from the street's edge, reduces traffic dangers. 
All homes, moreover, are removed a considerable distance from arterial 
highways. Underpasses for pedestrians have been built at points where 
footpaths cross busy streets. Ample allowance has been made for future 
expansion. All three communities are designed to accommodate an ex- 
pected growth to three or four times their present size. Greenbelt now has 
1,000 homes, but its sewer •mains, water- works, roads, and utilities can 
serve an ultimate population of 3,000 families Greenhills, with 676 homes 
and Greendale, with 572 homes, are built to take care of similar expansion. 
Negotiations with private capital for construction of additional homes at 
Greenbelt under a limited dividends arrangement are already in progress. 

In Greenbelt approximately 8,160 acres of land are being held in reserve 
for expansion and protection, of the town. 

Municipal government of the new towns will be like that of other 
Aifierican communities. The Maryland Legislature has granted a charter 
setting up a city-manager type of government for Greenbelt and council- 
men have been elected. 

The writer was much impressed with the lively and growing sense of 
community at Greenbelt and Greendale. In each case the community build- 
ing is well placed and well equipped and in full use, and the manager of 
each town appears to encourage the community spirit m every possible way. 

The Green Belt towns mu^ be regarded as extremely interesting experi- 
ments in commumty housing rather than as garden cities inasmuch as no 
attempt appears to have been made to make them self-contained with regard 
to indust^. 


Housing. 

prior to 1934, housing m the United States was left almost entirely to 
private enterprise, although many interesting projects were carried out by 
housing reformers and far-sighted industrialists. Interesting examples of 
enlightened private enterprise are: — ^Kingsport, Tennessee, a new town 
planned about 1914 to house on model lines the employees in ten large 
industrial concerns brought to the spot by the building of a new railway; 
Mariemont, a garden suburb to Cincinnati; Fadbum, new Jersey, planned 
and built by tiie limited dividend City Housing Corporation, founded in 
1924, as a new largely self-contained satellite town designed to accommodate 
about 25,000 inhabitants" and, because of the care taken with its layout 
in relation to road traffirf and safety, described as the " Town for the 
Motor Age ". ^ 
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Since 1934 * major housing projects have been constructed with the 
aid of the Federal Government, Large sums of money are being spent on 
slum clearance and housing through a system of loans and grants to local 
authorities and substantial assistance is being afforded to private enterprise 
and pnvate houseowners by the improvement of credit facilities and by 
insuring mortgages/ 

The Federal Department m charge of housing is the United States Housing 
Authority which was set up following the United States Housing Act, 1937. 
Prior to this the Public Works Authority had planned, built, owned and 
operated 51 slum clearance and low-rent housing projects in 37 cities and in 
Porto Rico and the Virgin Islands. The United States Housing Authority 
does not carry out projects, it is purely a financialmssistance agency which 
makes loans and subsidies to local public housing authorities. It describes 
itself as existing solely to rehouse the lowest income third In a recent 
publication it has stated that about 16,000,000 new dwellings are required 
in the United States by 1950 An example is given of one city to which 
the Government agreed to lend 90 per cent, of the cost of the project at 3 
per cent, interest (the loan to be repaid by instalments over a period of 
60 years) and in addition to provide annual subsidies equal to 3J per cent, 
of the development cost of the project. * 

Most of this housing is in and around existing towns. Exceptions are the 
Green Belt Towns and Homesteads to which reference has already been 
made. In addition, the Federal Government, through the Farm Security 
Administration, have in hand a programme of low-cost rural housmg com- 
prising 1 19 projects designed to accommodate approximately 10,000 families. 


Germany. 

Anyone who visits Germany must be struck by the general neatness 
of the towns, the care that has been taken to blend old and new, and 
the freedom of the countryside from disfiguring advertisements 

There are two factors that have applied to Germany and not to tms 
country that have had a considerable bearing on planning — 

One; Most of the towns were, until fairly recent times, ^^^losed ^ 
fortifications encircled by a protective belt of open space. This 1 ^ to 
cSl overcrowding untH it became safe to build ontade, 

Hmce which both marked the transition fom old to new f 
a snlendid opportunity for a ring boulevard and parlrway. l^ay such 
an inner ring-road is 5 an inestimable value for minimi^g t^c pressure 
on the central core at the heart of the town, and as a pleasance. 

Two- For more than sixty years (comprehensive Building Reg^hons 
were for Wurtemberg in 1872 and for Prussia m 18^5) anyone wishmg 

auaority. Comeinimtly .tai m “auaty tt 

wi+h fynofi olaimins! that the proposed development shouia take 

and anyone wishmg to devdop ^ ha arisen when the 

apparently, the questaon “"^Tp^c opL ^es. Inmost 
authority required land for ®"^^|^^„_Zder free of Siarge for roads 
cases State Acts required an otoct ^ 4 e land he was about 

and open spaces a proportion (30 to 35 ce°*-} “ 

to develop. 
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In many towns with beautifui mediaeval cores strong control was 
exercised m order to ensure that new buildmgs or alterations to old ones 
were in harmony with the spirit of the place. 

There is a special law, referred to later, dealing with replanmng by the 
National Government of the four great cities of Berlin, Munich, Numberg 
and Hamburg It is stated that towns which do not Have the advantage 
of the special law applying to the replanmng of the four great cities suffer 
from a disability m regard to slum clearance through the absence of 
any national law which allows expropriation by zones enabling entire 
districts to be purchased compulsordy. 

In the absence of any national legislation or standardised regulations 
on the subject of zonSag, a series of temporary measures based upon 
legal foundations have been established which tend to prevent the appear- 
ance of undesirable conditions relating to town planning and the hygiene 
of dwellings. These are relied upon to serve the useful purpose of preparing 
the way for future building. Worthy of note in this connection is a 
regulation which established the Reichsstelle fur Raumordnung (National 
Office for Space Distribution) whose object is the assumption of respon- 
sibihty for file collective and large-scale planning of German undeveloped 
areas throughout the Reich. The regulations now covering the subject 
of official planning are contained in the decisions of this governmental 
agency and deal primarily with the division of undeveloped land into ^ 
regions. This National Office or Board was established in 1935 and is 
directly responsible to the Fuhrer. Its function is the planning and 
arrangement of German living space in accordance with the population of 
the Reich, It appears that in the exercise of this function it both 
prepares and supervises plans and criticises the plans prepared by local 
authorities and regional bodies, but it is not responsible for carrying out 
plans. 

Local and regional plannmg authorities have complained of interference 
by the Board but, on the other hand, it is reported that the Reich 
Ministries of Food, Forestry, Defence and Economy have declared that 
the existence of the Board meets an urgent practical need. 

According to one regulation, territories where there is a strong migratory 
tendency, or where such may be expected, can be declared " residential 
areas if it can be assumed that without special direction of the 
migration, the general interest or the well-bemg of the inhabitants of the 
area would be prejudiced. A scheme of management must be drawn up for 
the regulation of the area which sets forth the general rules regarding 
the suitable use of the ground. This is said to be particularly important 
in connexion with forest lands and the needs of industry, traffic, buildmgs, 
air protection, recreation and the protection of the sites concerned. It 
appears that m residential areas, land cannot be disposed of without the 
permission of the responsible authorities. Permission may be granted 
under conditions which include the provision of adequate public streets, 
open spaces, etc. Permission may also be granted when file purpose of 
the division is the opening of new areas, the protection *of existing residen- 
tial areas, the presetvation of the countryside or the aesthetics of 
buildings. 

Pending legislation for the whole Reich, the National Labour Ministry 
has been empowered to make regulations dealing with the organisation 
of small housing estates. The present regulations make it necessary to 
notify the respective authorities when it is intended to erect large 
buildings, small house estates, important industrial concerns, as well as 
of the intention to purchase land for these or related purposes. Notifi- 
cation is also necessary when it is the intention of an owner to sub-divide 
a plot of ground into moire than 25 lots if it is planned that the land 
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will be the site of non-agricultural buildings or for private dwellings. 
It IS within the jurisdiction of the Labour Ministry to refuse permission 
if proposals are found to be inconsistent with the economic plans of the 
National Government. 

Small house districts, residential areas and business or industrial areas 
can be designated hs ” building areas ** by means of building byelaws 
issued by the responsible local department. In housmg estates, residential 
districts, or business and industrial areas, the permission for erecting such 
buildings or installations may be withheld if it is believed that they will 
result in senous drawbacks or might become nuisances to the inhabitants 
of the community Similar buildings, outside the building areas, can be 
prevented by the same authority without building decrees (which are 
otherwise required) by the refusal of a building pSrmit. Resort is made 
to this regulatory device only m those tases where it is believed that such 
building is inconsistent with the orderly development of the municipal 
area, or not in keeping with proper building technique. 

When a question arises wherein the general welfare of the public is 
impeded or improperly served by a proposed building project, it is 
within the jurisdiction of the appropriate authorities to prevent, during a 
period of two years, the execution of the project in question. By this 
device, undesirable building can be prevented without the payment of 
compensation for the duration of the moratorium. As a temporary 
device, this system is particularly useful in cases where existing regula- 
tions of a more permanent character cannot be brought into play in time. 

It is stated that slum clearance has been one of the measures adopted 
for the purpose of promoting decentralisation of large towns, A pro- 
gramme of slum clearance has been carried through in a senes of towns 
which include Kassel, Braunschweig, Frankfort on Main, Koln, Hamburg 

and Breslau. ^ x 

The following are interesting points with regard to the schemes for 
Braunschweig, Kassel and Frankfort on Main: — 

Braunschweig, 

This scheme related to an area which included some magnificent mediaev^ 
buildings and the work comprised clearing slums, opening up congested 
areas, replacements and reconditionmg. A special feature of the scheme 
was that the owners of the demolished houses were not compensated for 
their losses. Compulsory purchase was not resorted to but by meap of 
a series of conferences the owners and other interested persons were shown 
that the effect of the slum clearance procedure would be profitable. 


Kassel, 

The .main objective here was improvement of 
traffic artery was taken through the slum area to connect Martin Place and 
the Old Market. The mediaeval buildings we preserved and ^ 
artery has become the main shopping street. The 

scheme by loans and subsidies and the town only SoLd 

in so far is they were necessary to provide street surface ^^ea. 
frontine the new street remained m private hands and it was left to the 
SnS^to efferimprovements and erect new buildings. It is stated that 

bat in assessing this account was tak® of the thereof the 

dealt with Very little cash compensation was paid but in lieu ^ e 
aXirity ’im^^ed emsting builW and built new ones to replace the 

demolished property. 
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Frankfort on Main, 

The programme in this city was of particular interest because Frankfort 
on Mam is the oldest and biggest of the old towns in Germany. The 
primary reason for the project was to provide the necessary space for a new 
traffic artery. Two celebrated old houses which stood, in the way of the 
artery were rebuilt m other parts of the old town. 

Redistribution, 

The re-arrangement of land ownerships is a process which has been 
adopted for Germany for various purposes and m various forms. It began 
with the Lex, Adickes, a local Act passed by the Prussian Parliament in 
1902, applying only tcf Frankfort on Main. The same prmciple was sub- 
sequently legalised m most ,parts of Germany. It is apphed prmcipally 
to compact areas of unbuilt-upon land so as to secure a rearrangement of 
ownerships to fit into a good plan of development The plots of land which 
it IS proposed to re-distribute, together with the existing public streets and 

places having been pooled together, the next step is to deduct from 
the pool aU the land required for pubhc streets and “ places ", whether 
existing or prospective, which is then vested m the commune or other high- 
way authority The remainder of the land pooled is then divided among 
the previous owners in the same proportions as those in which it was held 
prior to the pooling and in such way that the plots are usually at right 
angles to the streets or " places and the plot of each owner is as nearly 
as possible m the same position as that which he previously held Plots 
which are already built upon or which have a special value are to be, as 
far as possible, re-allocated to their previous owners before the re-distribu- 
tion takes place. 

Owners are entitled to money compensation in respect of land reserved 
for streets or " places ", so far as this exceeds 35 per cent, of the pooled 
plots where the procedure has been initiated by the commune or 40 iper 
cent where it has been mitiated by the owners. 

In addition to the system of Lex Adickes, there were laws m Prussia 
which provided for the " couplmg " of agricultural holdings with the 
consent of a majority of land owners and the principle has been applied 
to areas which were urban in character. 

Regional Planning 

One of the most remarkable examples of positive regional planning, in 
any country, was that carried out by the Regional Planning Federation 
of the Ruhr Coal Mmmg District, under the able direction of the late 
Dr Robert Schmidt. This region of 1,470 square miles was the most 
important industrial district of Germany, with Essen as its chief town. 
Old mines were being worked out and new ones opened and population 
had to be shifted accordingly and new lines of transport laid down. The 
many local authorities were plannmg individually, but it was decided that 
economic and sound development of land and industry and the welfare of 
the inhabitants required the preparation of a plan and its administration 
by one directing authority for the whole region. 

Accordingly, an Act was passed in 1920 which set up the Federation. 
It was a self-governmg corporate body with a three-fold organisation which 
provided for the participation of both local authorities and joipit committees 
of employers and employees in the management of its tasks. The principal 
executive organ was called the Federation Assembly. It consisted of 176 
members, of whom 88 were members of the county boroughs and rural 
circles and 88 were representatives of economic interests, one half being 
employers and the other half employees. This assembly exercised the 
budget right and determined the lines of guidance for the activities of the 



. 303 

Federation. The current business was m the hands of the Federation 
Executive consisting of 17 members distributed among industrial and 
administrative interests on similar lines as in the Federation Assembly, 
under the Federation Director who was appointed for 12 years. 

The matters deab: with by the Federation, were the problems of trafOic, 
housing, the provision and maintenance of open spaces, etc. The Federa- 
tion produced a unified system of roads and of light railways and 
co-operated with the State Railway Department in enlarging the State 
railway system, reserving necessary routes well in advance of construction 
In co-operation with the local authonties it planned a housing programme 
relating homes and workplaces both present and future. It plaxmed a 
co-ordinated system of open spaces reserving abogit 38 per cent, of the 
region to be kept free from buildmg bu-^ making the actual siting adjustable 
to meet economic needs. 


Autobahnen. 

In recent years great advances have been made in national road planning 
and construction The autobahnen comprise a national system of wide 
roads reserved for motor traf&c, they facilitate transport between large 
towns and to the frontiers but are kept clear of the towns themselves. 
They have dual carriageways and cross roads are eliminated by flyover 
bridges or subways, so that high speeds can be safely enjoyed Consider- 
able care is taken with landscaping and no building is allowed along 
the frontages. It is stated that between the beginning of 1936 and the end 
of 1938, 3,000 kilometres (1,875 miles) have been constructed and that the 
backbone of the system, viz., the triangle Berlin-Munich-Cologne-Berlin,, 
has now been completed. The complete programme now comprises 14,000 
kilometres (8,750 miles) of motor road. 

Housing. 

A great deal of housing and slum clearance by and with the help of local 
authorities was earned out in Germany both before and after the War* 
Until recent times housing for the working classes largely took the form 
of tenements, but latterly smaller units have been preferred and, in 
particular, the Government have promoted many small settlements in rural 
areas, outside the towns, where each family can acquire a home of its own 
on a plot of land approximately a quarter of an acre in extent. Such 
settlements are being provided with community centres, playing fields, etc. 
In order fco facilitate the completion of these settlements, the government 
have recently decided to grant loans free of interest until such times as 
the secured preferential loans granted for the building of the settlement 
have been repaid. It is stated that in reality this means that no interest 
of any kind will be paid for about 38 years. There is merely a moderate 
rate of amortisation of i per cent, (or 2 per cent, in -^e case of higher 
incomes) to be paid from the beginning. Supplementary loans will also 
be granted where there are three children, as against the former limit of 
four, whereby the four-compartment dwelling for the complete family is 
guaranteed. 

In the report of the Minister of Labour for the year 1938, it is stated 
that the new government started the work of housing in the year 1933 
with a large shortage of dwellings. Since then an average of 300,000 
dwellings have been constructed each year; and yet no less than r J million 
new dwellings are still needed. 

One method by which the Government assists ^e provision of sraall 
dwelhngs is to give guarantees which prove an effective means of obtaining 
second mortgages. It is said that this method has secured the building of 
roughly 378,000 dwellings, and it jis to be further extended. 
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Replanning, 

At the present time, a lot consideration is being given to replanning, 
particularly with a view to the abolition of congested areas in large towns. 
It is stated that those in authority have in mind the clearance of slums, 
reconditioning buildings of artistic merit, securing open, space, facihtating 
the circulation of traf&c, shifting industry from the town centre to the 
suburbs and providing for the consequent migration of population. 

The most spectacular replanning proposals embarked upon by the national 
government are those for the four great cities of Berlin, Munich, Numberg 
and Hamburg. 


I, Berlin. 

The plan for Berlin was prepared by Professor Albert Speer and the work 
of reconstruction, which is on a gigantic scale, is proceeding rapidly and is 
expected to be completed in lo or 12 years The following are some mam 
items of the plan as it was described in January, 1938 : — 

The destruction of four of the existing railway stations, and the building 
of two new stations jomed by a triumphal way from south to north through 
the middle of^ Berlin, along which new squares of immense area, new 
mimstries, restaurants, cinemas and shops are to be grouped. The main 
southern station will be close to the new Tempelhof airport (which is ’now 
reaching completion) and will have an immense square m front of it for the 
building of hotels and offices; from this point the new Via Triumphalis will 
lead northwards, largely on land at present occupied by railway sidings, 
to a square over 200 yards in diameter, round which will be built, on a 
uniform plan, a new head office for the tourist trade (with a congress hall 
for 1,600 persons), an office for the Allianz Insurance Company, a huge 
cinema and other buildings. Shghtly further to the north, where the new 
street enters the Tiergarten, will be built the new Mmistry of War; the 
street will then cross file main east-to-west axis from Unter den Linden to 
the Reichs Sport Field (the breadth of this street is at present bemg doubled 
and it apparently will pass under the new triumphal way through a tunnel) 
and reach its chmax at the Konigsplatz, in front of the Reichstag, where 
there is to be a great space for demonstrations and a gigantic assembly 
hall. Behind this assembly haU, and separated from it by the Spree 
(which is to be deflected) and an artificial basin measuring 1,200 yards by 
500 yards, will be the new Northern Station. It will be surrounded by 
further new buildings, including a new police headquarters, and the head- 
quarters of the National Socialist: Relief organisation. 

This central nucleus is, however, only part of the plan. It is intended 
at the same time to proceed with construction in more outlying districts 
of the town. The central cross formed by the north-south axis and east- 
west axis, which will be prolonged to reach the Autobahn-ring round the 
outer periphery of Greater Berlin and which will thus have a length of 
38 and 50 kilometers (23J and 31J miles) respectively, will also form the 
centre of four concentric circular roads through the outer town and inner 
and outer suburbs. A fifth Autobahn will lead from the ring inwards 
to the Exhibition grounds along the line of the " Avus racing track. 
There will also be two new underground railways parallel to 5 ie two 
traf&c axes (the Zoo and Fnednchstrasse stations will also deal exclusively 
with the suburban service of the District Railway), and in the west of 
Berlin will be built a new complex of University and Technical High 
School institutes, situated in the Grunewald and adjacent to the Reichs 
Sport Field 

The outer suburbs, opened up by the new roads and underground 
railways, will be the scene of the plaimed buildings of flats and houses 
for 20,000 or more families annually, and the effect of taking over so 
much space in Central Beriin for new Government and party buildings, 
assembly halls, and triumphal ways for marching mass formations to and 
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from the scene of demonstrations appears likely to be to force the popula- 
tion more than ever to migrate to residential areas outside; it is intended 
that the density of population in Central Berlin, at present 400 persons 
per .hectare (162 per acre) in certain areas, should be reduced to 150 per 
hectare (60 per acre). 

While consideratibns of traffic circulation play an important part in 
this plan, its main objective appears to be to convert the capital of the 
JReich into a city of great magnificence. 

Munich, 

The re-planning of Munich appears to have as its main objective making 
the city a worthy centre of teutonic art and cul-ftire and the Mecca of 
the tourist trade both national and foreign. At the same time, great 
-care is to be taken to preserve the charm of the old town. As in Berlin, 
the plan includes the movmg of the main railway station, linking stations 
by underground railways, an outer ring road with clover-leaf crossings 
at the junction of the four Autobahnen, and the erection of many new 
houses to replace those to be cleared away to make room for the new 
station, new roads, squares, and pubhc buildings and to provide extra 
dwelling accommodation. 

Herr Hitler has described the object of the four great re-plannmg pro- 
jects as follows. Berhn is to be rebuilt, a^ the metropolis of the Reich, 
Hamburg as the metropolis of trade, Numberg as the festival town of the 
Movement, and Munich as the great city of German art and the capital 
of the Party. 

A new law styled ** Re-Planning of German Towns was issued on 
October 4, 1937, and was intended to form the legal basis for the Motion- 
less and unimpeded improvement of the cities of Berlin, Munich, Numberg 
and Hamburg. The law is only apphcable to large town-planning measures 
ordered by the Chancellor, and for other projects previous regulations will 
stiU remain in force, in so far as they are not contradictory to the new law. 
Former regulations regarding expropriation of property have been con- 
siderably extended, though fair compensation will be paid. ^ Any com- 
pensation paid to owners of expropriated property containing dwellings 
must be used for the erection of new dwellmgs. What is considered more 
important is that the municipalities acquire priority rights to buy any real 
property considered necessary for town-building measures. Also, private 
building and structural alterations, etc., may be prohibited when such 
projects are considered prejudicial to town building azrangements. Further, 
the division and sale of real property can be subjected to official per- 
mission. Last, but not least, the law provides the necessary authority 
to tax any appreciation in the value of any properties caused by the 
fulfilment of these town buildmg projects, the revenue from which will 
be devoted to the jfinancing of same. 

Decentralisation. 

A German report has stated that there is no problem of removing 
industries out of big towns to other small or middle sized towns at *^6 
present time in Germany. This kind of transplanting is, however, being 
carried out with great zeal for reasons of political and economic protection. 
According to the latest inquiries conducted by the Institut fur Konjunk- 
turfschung for the period from 1935 to 1937, it is seen that apart horn 
Berlin and Munich, the hitherto growing density of the industrial localities 
in the big towns has come to a standstill and that there are indications 
of even lessening developments in this direction. For example, it has b^n 
noted that in the areas which are close to the German frontiers, migration 
has taken place toward the inner parts of the Reich, particularly toward 
Middle Germany. The frontier regions of Saxony and Silesia show the 
greatest losses through migration.-* Bfigration out of Upper Silesian coal 
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TTiining districts has been particularly great. It is impossible, however, to 
say whether the migratory movement during the coming years will continue 
m the same manner. 

In connection with the studies which have been made on the subject 
of decentralisation and the transplanting of industries, it has been observed 
that those industries which have moved usually remain in the same dis- 
trict but that they have moved from the inside outward which has 
resulted m improved town buildings and economic improvements from 
the standpoint of the industry Coupled with these factors, the workers 
employed in the industries have been induced to move their dwellings to 
the outer districts also. 

It is observed that |he separation of industrial districts and workers' 
dwelhng districts raises economic problems such as the creation of com- 
munity facilities for common utilii^ and the arrangement of special com- 
pensation, to cover new costs, etc. Apparently in Germany public money 
IS only available for the opening up of new areas for settlement to cover 
the cost of such matters as provision of churches, schools, welfare centres 
and public services such as water, gas and electricity supplies In addition, 
there is the necessity to provide transport facilities between homes and 
workplaces bi^t it is indicated that these should be self-supporting 

Undoubtedly, at the present time in Germany military considerations 
are being taken into account with respect to the location of industry. On 
the other hand, the speed of the re-armament programme has made it 
necessary to utilise existing industrial establishments to the full and it 
appears that, generally speaking, no displacement of industry has taken 
place in spite of the fact that much of the armament industry is, strategi- 
cally, badly situated With regard to new factory construction, considera- 
tions of strategy have been taken into account and the general objective 
appears to be dispersion so as to avoid great industrial agglomerations. 
Tins will obviously take a number of years to work out, but the Govern- 
ment control is so strong that no private interests are likely to be allowed 
to stand in the way of the general realisation of the policy. 

Italy. 

Italy was probably the first country in Europe to pass town planning 
legislation A law of 1865 empowered communal towns with a total popula- 
tion of at least 10,000 to prepare plans covering both new development and 
reconstruction. Such plans required approval either by royal decree or 
special Act of Parliament. The Act also permitted compulsory purchase not 
only of land required for public works but also of such adjacent properties 
within the afiected zone as are contributory to the main object of such 
works. The preamble of the Act contains the following words: The ex- 
tended powers conceded to the expropriator by the present Act were felt to 
be urgently needed, and it is believed that the cities of Italy will reap 
the very greatest benefit from it, especially with regard to works involving 
the construction of new roads within the limits of the inhabited area, the 
object of which is to improve the hygienic conditions, simplify the means 
of intercommunication, and add to the impressiveness of the said cities." ♦ 

This Act provided that compensation was to be assessed by properly 
qualified persons. In 1885 an Act relating to Naples (afterwards copied for 
other towns) fixed that the indemnity to be paid to the owners of property 
should be determined on the basis of the mean between the saleable value 
and the sum total of the rentals during the previous ten years, provided 
that the necessary data referring tg the said period be forthcoming. In 
default of such ascertained rental values the indemnity is to be assessed 
on the basis of the net rateable value as assessed in the schedules of taxation 
on lands and buildings. • 

In a paper delivered to a Congress in London in 1910, Signor Cattaneo 
slated lhat planning legislation in Italy bad changed little since 1865, 



307 

Milan, 

After the War a number of towns prepared fresh plans and that prepared 
for the greatly enlarged City of Milan, about 1923, is of particular interest 
because it took into account questions of industry and population and 
envisaged extensioji by means of satellite towns at the circumference, 
surrounded by open spaces and connected with the centre by a few good 
arterial roads. 


Turin 

A large central improvement carried out by the City of Turin to form the 
Via Roma, is of considerable interest. The project was first conceived in 
1914, but a much bolder programme was prepared in 1926 and has since 
been carried out. The result is a fine wide street, in the heart of the cily, 
flanked by arcaded footways and the whole carried out as a single archi- 
tectural conception. In connection with the scheme buildings were de- 
molished over a considerable area and replaced by modem buildings worthy 
of the situation. 

In a royal decree, dated 3rd July, 1930, authority was given for the 
expropriation of areas adjoining the proposed improvement and compensation 
was fixed on the average saleable value and the net taxable v^ue capitalised 
at a rate of interest of from 4 per cent, to 5 per cent- according to the 
general conditions of the locality The length of time allowed for carrying 
out the plan was eight years The regulations provided that the comer 
buildmgs at the outlets from squares should preserve their present archi- 
tectural aspect for a depth of 46 ft. and that the height of new buildings 
to Via Roma should not be less than 59 ft. There was also a provision that 
the right of building on the individual blocks marked on the plan should 
belong by preference to the owners of the property comprised in the block, 
as a syndicate, or if a syndicate cannot be formed, to the owner of the 
largest area, on condition that an undertaking is given to complete the block 
as provided for and that proper guarantees are furnished. 

A subsequent royal decree amended the terms of compensation 
follows: — Taking into consideration that under the aforesaid measure it 
was laid down that the compensation for expropriation in regard to the zones 
involved in the widening of the said thoroughfexe and the clearance of 
adjacent areas should be determined on the average of the saleable value 
and the net taxable value capitalised at a rate of interest, of 4 to 5 per 
cent, according to the general conditions of the locality. 

" That from what has been ascertained as to the condition of the 
properties in question it has been found that the t&xable incomes from 
the properties to be expropriated are very high. 

Considering, therefore, that to keep the compensation within reasonable 
limits it is desirable that the maximum rate of interest for the capitalisa- 
tion of the taxable value should be suitably raised, that is to 7 per c^t." 

In an article in the Journal " Torino 1936^ Ko. 12, tribute is paid to 
syndicates who built blocks and to the bodies, companies, or persons, 
who have assumed the responsibility of rebuilding the other blocks, wteh 
win be under divided ownership, but built to one plan and with similar 
materials so that the new buildings will be in keeping with the very 
refined zone which will be formed in the heart of the city and be in harmon3r 
with the type of architecture created by His Excellency Marcello Piacentim 
for the second stretch of Via Roma.'* 

Rome, 

The replanning of Rome was envisaged by Signor Mussolini in a spe^ 
at the inauguration of the First Governor of Rome, in Two altematiye 
sets of plans were prepared by groups of Italian town piamers aim, m 
1931, the Italian Government approved a final^plan. Smce then work im 
proceeded with extraordinary lapi^dity. The plan of 1931 is concerned with 
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a region the size of which can be represented by a circle drawn with centre 
at the central station and radius of six kilometres (sf miles). The main* 
feature of that plan can be summarised in the following way: — 

In the centre of Rome provision is made for two main processes. The 
first IS the cutting of new streets and the widening nOf existing ones, to 
improve through routes of communication, to open up vistas, and to 
facilitate the setting up of imposing facades. The second, which is much 
bound up with the first, is concerned with the bringing to light of those 
glories of ancient Rome which later years of thoughtlessness had allowed to 
be covered with unimportant and out-of-place buildings. 

Mention mast also be made of the proposal to place the central station 
underground and to eittend the lines of railway under the city in a north- 
westerly direction to emerge again'-by the Ponte Milvio, and thus provide 
a through route. This was in the plan, but the final solution of the rail- 
way problem was deferred until a later date by the Regio Decreto-Legge 
of the 6th July, 1931. ^ 

Outside the fortifications, and on the Aventine Hill within, the new plan 
exhibits a comprehensive arrangement of zoning held togeiher by an ex- 
tensive system of roads. In this zoning there are certain obvious features. 
Thus, to the north, the east and the south-east, provision is made for 
blocks of intensive development, focussing on spacious piazzas and set on or 
near the great radial and circumferential roads, m general continuing without 
the walls the characteristics of the region within. In certain cases exist- 
ing buildings will have to be demolished to bring them into conformity with 
the plan. 

Between these blocks are areas zoned for houses, and breathing space is 
provided in the shape of wedges of public park and sports ground. Surround- 
ing the whole there will be groups of cottages, and outside these again a 
wide belt wiU be devoted to allotments. All ihis is surrounded by a ring 
road 

In the west in the Janiculum HiUs, and on the Aventine Hill to the 
south, the treatment is different. The configuration of the ground has 
favoured the reservation of areas for houses of a more country type, with 
the provision of building Imes to set them back both from tibe road and 
from adjoining properties, and with the added restriction of the proportion 
of the site that each house may occupy. The hiE tops are generally to be 
kept as open spaces. To the south-west, along the banks of the Tiber, an 
area is zoned for industrial development. 

Finally, and this is perhaps the most interesting feature of all, a belt 
of land a kilometre or more wide, cutting into the city from the south-east 
and extending right up to the Capitol, has been reserved and is to be saved 
for ever from spoliation. This zone leads out from the Foro Romano 
over the Palatine Hill, past the baths of CaracaHa and the Catacombs, to the 
I tombs of the Via Appia. It widens as it leaves the city, and will preserve 
for ever that most magnificent of views from the Via Appia Antica across 
the great aqueduct and away to the Alban mountains. This reserved belt 
is appropriately referred to in the plan as Zona di Rispetto. 


Autostrade, 

Italy was a pioneer country in providing roads for the sole use of motor 
traffic, but subject to payment for use by the motor user. The first, 
53J miles long, hrom Milan to the Lakes, was constructed in 1924 by a 
private company with a guarantee of five per cent, debentures by the 
Italian Government. Since then a number of such roads have been con- 
structed, including the magmficent road from Rome to Ostia which, 
however, is free from toll. 
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Reclamation of the Pontine Marshes. 

The reclamation, during the past ten years, of more than 300 square 
miles of malaria and mosquito-ndden country, and its conversion to 
agricultural land with up-to-date farm buildmgs and houses and with new 
country towns, is a remarkable achievement. 

Four towns, Littoria ** Sabaudia **, “ Pontinia ** and Apnlia 
have already been built and a fifth town Pomezia is under construc- 
tion. These towns have been planned by a small group of Italian town 
planners and are fully equipped with public and community buildings, 
recreation centres, etc. The whole effect is most striking and presents 
an admirable sense of unity. The towns will form the main communal 
centres and admimstrative headquarters of the ♦egion, Littoria (present 
population over 21,000) being the capital of the Province of Littorio. 
In addition, smaller village centres have been created. 

Marine Colonies, 

Another recent achievement has been the establishment of health centres 
on the coast and in the mountains. Along the Adriatic seaboard new 
resorts have been established at intervals of some 4 or^ 5 miles, and 
between these have been estabhshed children's homes, known as '' Marine 
Colonies ”, the funds for which had been raised by various organisations 
such as those of railway workmen, building craftsmen, clerks, etc. In 
some of the new resorts land has been made available without payment 
provided that building operations are commenced within a certain period. 
The buildings generally are original both in design and colouring, the 
Marine Colonies in some cases taking the form of land-ships, towers and 
so forth, and housing as many as 600 or 800 children. There have been 
created also Mountain Colonies with ample provision for games, in 
particular swimming pools. 


Decentralisation. 

With a view to ii miting the excessive increase of town population, a 
rule has been established, in Rome as well as in other big towns, to 
prevent people belonging to special categories of workers from bemg 
registered in the register of population of the town m which they w^t 
to reside. The rule provides that they cannot be so registered if they 
cannot prove by means of a certificate provided by their employer that 
they already have a permanent job in the town. If such workers are not 
so Wstered they cannot obtain their inscription at the office providing 
jobs in their special category. Persons moving from one commune to 
another must reside in the new commune, for a period varying from 3 
to 12 months, according to the commune, before they can register at 
the new labour exchange and during that period, therefore, they cannot, 

it unskilled, obtam employment. ... , 

When there is a shortage of labour in a distnct, workers may be 
brought in from other distncts only through the medium of the labour 

^^^e^^Govemment, in furtherance of their agricultural policy, move 
surplus population from the towns to the country; whole famihes 
tra^erred^from overcrowded distncts to reclaimed areas such as the 

Gw^aeiit is also helping indirectiy to check the movement from 
country to town by its pohcy of improving rural housing 

rfoni. in two Ws: (I) Direct intervention for the crastmction 

of rural houses* through the action of the autonomous u^tutra for 
Dooular houses (houses of the people) . and (2) Financial contnbutions to 
orfrate individuals on a percentage basis on the v^^e of cons^cton 
to 40 per cent.) in addition to ^ concessions. The supply of water 
to rural communities is also suj^idised. 
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It appears that from time to time areas are singled out for industrial 
development, and the setting up of factories in those areas is encouraged by 
such measures as reduced taxation, duty-free import of foreign machinery 
and materials, preferential freight charges, and other benefits, for a 
specified number of years The usual purpose of the creation of these 
industrial zones appears to be to alleviate unemployment and the conse- 
quent unrest in the districts. 

As a further measure of control over industrial development, it is 
forbidden, m the majority of the important industries, to open new 
factories or extend existing ones without a permit from the Ministry of 
Corporations, the main object being to prevent excessive development, 
leading to ovex-produc-^on, in any section of industry. 

In the case of Rome, consisting predominantly of black-coated workers, 
the object seems to be to expand’^it by the addition of a more marked 
industrial element. Press commentaries speak of it as a town of 3^-4 
millions by the end of the century, its present population is ij millions. 

Here there is no evidence of preoccupation with problems created by 
large centres of population, but rather the reverse, and the reasons are 
purely political.'' 

• France. 

One impression made upon the visitor to France is that the old towns 
possess character and not infrequently this impression is focussed in the 
town hall square. The care taken with the preservation of ancient monu- 
ments is also noticeable. 

With regard to new towns, a notable achievement was that of the ' 
Chemin de Fer du Nord, in the region devastated by the War This 
Railway Company built for its employees a number of model garden 
suburbs and villages equipped with schools, community centres, playing 
fields, etc., and m addition provided a seaside holiday colony 

For many years, Paris has been a Mecca for planners because of the 
great work planned and earned out by Baron Haussmann, from 1854 
1871. 

Studies for the regional planning of Paris were begun in 1911, but the 
War caused an interruption. In 1919, the first French Town Planning 
Act was passed and the “ Direction de I'Extension de Paris " was 
constituted. 

In 1928, Mr. Raypiond Poincar^, the President du Conseil, wrote: 

“ Paris regional planning more than ever needs a general plan, strictly 
limited to the present population. If the Parisian agglomeration goes on 
growing more, the evil may become irretrievable " According to the wish 
of Mr. Poincar^, there was constituted at the Home Department an 
advisory Greater Paris Regional Plannmg Committee and, in 1932, there 
was passed the Paris Regional Planning Act which applies to the area 
within a radius of 35 kilometres (22 miles) from Notre Dame. The plan 
for the Paris Region is based on careful studies and provides for industrial 
zones and for grouped communities surrounded by open land. It also 
provides for a highway system of main radials joined by a circular road, 
and includes a system of open spaces, etc. 

An interesting planning region constituted by the law of 1935, is one 
involving the Departments of the Nord and the Pas de Calais and 
including the coal mining area extendmg from Lille, Arras and Bethune 
to the Belgian frontier. 

National Roads, 

For many years the country has been served by a planned system of 
national roads. 

Decentralisation . 

Up to the present, this ^’question appears to have been looked at prin- 
cipafiy from the point of View of defence* In 1931 the Minister for Air 
instituted a fund to facilitate the decentralisation of the aircraft industry; 
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it was formed by a contribution from the State, and contributions from 
manufacturers in proportion to orders received by them. The object of 
the fund^ was to facilitate the displacement of factories and plant of the 
aircraft industry when the displacement was at the request of the Air 
Ministry. A zone was selected for the establishment of the new factories. 
It is understood that some aircraft works have been transferred, wholly 
or in part, under this scheme, but that difficulties have arisen owing to 
the reluctance of workers to migrate. 

In 1934 order was issued by the three Ministers for the National 
Defence Departments whereby, in order to check further industrial con- 
centration in the Paris district, works and factories thereafter established 
in the district were to be excluded, as a general'^rule, from the official 
list of suppliers to those Departments.^ In June, 1938, the Government, 
with a view to ensuring the decentralisation of industries likely to be 
requisitioned for the production of munitions in the event of war, laid 
down that establishments engaged in such industries must obtam precedent 
official approval in respect of the site of the establishment of new works 
or the enlargement of existing ones 

In May, 1938, the Government confirmed the functions oj the aircraft 
decentralisation fund and extended its scope. The main provisions of the 
Government decree are: — 

(1) The fund is authorised (a) to cover expense incurred in decen- 
tralising the industry, and industries supplying it with raw materials 
and semi-manufactured and finished articles, (6) to create new plant, 
etc., for the industry to be placed at the disposal of the State or of 
manufacturers working on State account. 

(2) Temporarily unused balances may be used to advance short-term 
loans to suppliers. 

(3) The resources of the fund to be constituted by (a) a percentage 
levied on contracts for aviation material supplied to the Air Ministry, 

(b) the proceeds of sales, and leases of new installations and plant, 

(c) the proceeds of financial operations and investments. 


Sweden. 

Sweden has the distinction of being the first country to have a planning 
law applicable to the whole country. The law was passed in 1874, but 
since the beginning of the seventeenth century towns in Sweden had been 
built according to plans, often prepared by order of the Sovereign who 
not uncommonly presented the town with the land necessary for its 
development. This has been said to be the begmning of the great landed 
properties usually owned by Swedish towns and which have so grealiy 
facilitated subsequent planning. 

The law of 1874 provided that for every town there should be prepared 
a plan for its general arrangements and of the building within it, including 
the streets, the markets, and other public places. The law also required 
that the town plan must be so prepared as to ensure, as far as possible, 
that the requirements of traffic, in respect of ample space and convenience, 
shall be supplied; that the light and air' needed for health shall be 
provided; that ^nger from fire shall be guarded against; and that there 
shall be the open spaces, the variety of construction and the beauty 
necessary for aesthetic reasons. For this purpose care must be taken, 
amongst other things: — 

That streets shall be wide (59 ft. the normal minimum) and shall 
run in the directions most suitable for traffic; 

That large and suitable sites shall be provided for markets, harbours, 
and other places where ther^ w01 be much traffic; 
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That wide promenades (or boulevards), with shrubberies in the 
middle and roadways on each side, or with other suitable arrange- 
ments, shall traverse the town, if possible in various places, and in 
different directions; 

That as many as possible other public planted open spaces shall be 
provided in the town. 

The plan when adopted had to be approved by the King, 

In 1910, it was stated that since 1874, about 600 plans had been made 
and had received the sanction of the ICing. 

Stockholm. 

The beauty of this ^ea-girt northern capital is well known. A com- 
prehensive plan for its development was made m 1866, just before the 
advent of the railway, and in 1928 Dr. Lilienberg, the present Director 
of Planning, prepared another plan carrying on the plan of 1866, extended 
and adapted to the needs of the day. In 1933, international com- 
petition was held for replanning an area comprising the principal business 
and shopping centre of the City. The problem of replanning was simplified 
by the fact that the City Council had already acquired a good deal of 
the property,** quite a lot also belonged to the State which m Sweden is 
subject to town plannmg law, having to surrender 40 per cent, of area 
for public purposes, just as any private individual must. A factor of 
some importance in relation to replanning was that new diagonals must 
involve purchase or the possibility of high compensation, whereas, if only 
widening is involved, the Swedish law enables an owner who rebuilds to 
be required to surrender land for widenmg the street up to a width of 
27 metres (88 ft. 6 in.). 

Competitors in the replanning competition were provided with the results 
of meticulous investigations into existing conditions, flow of trafl&c, etc., etc. 

It is interesting to note that in Stockholm all municipal activities appear 
to be related to the master plan prepared for the City and its environs, 
and all private development is directed by it. 

Holland. 

The beautiful old towns of Holland are famous and of recent years a good 
deal of planning has taken place with the object of meeting modem require- 
ments, with a minimum of injury to valued characteristics. 

Amsterdam, 

The Public Works Department of the City spent six years in preparing 
a plan for the City, the boundaiies of which were enlarged, in 1921, to 
include surrounding agricultural land. The illustrated report which accom- 
panied the publication of the plan, in 1935, indicates the thoroughness of 
the studies which preceded actual plannmg. In particular, much attention 
was paid to the question of population bofii in relation to industry and the 
arrangement of residential zones. At the time when the plan was m^de 
the population of the City was 781,000 and the plan is based on an expected 
population of 960,000 probable, 1,100,000 possible. The then existing 
area zoned for and occupied by industry amounted to 360^ acres and the 
plan provides for an additional industrial area of 988 acres which can if 
needed be extended to 1,754 acres. It is proposed to preserve large areas 
for horticulture. Some 19,760 acres, or about half the city area, was used 
for agriculture; some of this will have to be encroached upon but the plan 
will preserve much and will secure permanent buffers of open country 
between grouped and planned settlements. 

Government approv^ of the plan has been delayed, owing to objections 
raised by landowners, but; is expected in the near future. In the mean- 
while, development is being controlled in accordance with the plan and a 
number of its features are in process of^ execution, e.g. : — 

Nftw nflfinnal hiVTiwavs hava been or are heini? constructed to HHversum. 
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An outer lin^ay is nearing completion. Also a beginning has been 
made with an iimer ringway, in the heart of the City, and property is 
being purchased compulsorily so that the new buildings may be an asset 
to the City both as regards value and appearance. 

The prescription of building lines does not involve compensation except 
where existing buildings are afEected or insufficient land is left over for 
building development. 

Long lengths of railway, inside the City, are being raised in order to 
avoid level crossings. The cost of this expensive undertakmg is being 
shared equally by the Government, Municipality, and the Hailway 
Companies. 

Preparations are well in hand for the erection ^of a number of self- 
contained neighbourhood units. ^ 

A park of 2,223 acres is being made, largely out of reclaimed peat land, 
and laid out wiii a boat race course, 2,406 yards long, and many other 
attractive features. 


Housing. 

A great deal of municipal housing of a very interesting kind has been 
completed in Holland. 

Reclamation of the Zuyder Zee. 

This project, work on which was begun in 1927, aims at reclaiming about 
864 square nadles of sea-bed for agriculture and gardenmg. The first portion 
reclaimed has an area of about 77 square miles (49,400 acres), of which 
6,175 acres are occupied by canals, roads and villages, leaving 43,225 acres 
for crops and pasture. 

A special Government department, the '' Wieringermeerdirectie ", was 
created for planmng and canying out the project which includes provisions 
for roads, villages and farms, and sites are reserved for railways and an 
aerodrome; the whole being planned as a unit with careful plans for each 
village. In each village there are three churches, built by the different 
sects with the aid of a small state subsidy. 

The 49,400 acres of the first portion have been divided into 65 sections, 
with individual holdings averaging about 50 acres. Fourteen hou^g 
centres are being provided and land for factories is reserved on their out- 
skirts. The first houses and farmsteads were erected by the Govemmen”^ 
the intention being to lay the foundations of development to be completed 
by private enterprise. As communities are established, so will local govern- 
ment be organised in convenient units. , , , a 

One of the difficulties to be overcome was freeing the land from salt ana 
for this reason only ^ort leases (six years) were granted to farmers m the 
first instance,^ as it was impossible to foresee what rate of progress agncm- 
ture could m^e with an abnormal soil. The settlers came from^ all parts 
of the Netherlands. They were selected as follows:— Applications were 
hist examined by the labour bureau, whereby medical certificate for the 
whole family and testimonials regarding the husbands abmty 
character, etc., had to be produced. The Central Labour Bmeau m The 
Hague then appointed district commissioners to interview Ihe husbana, 
after which the papers were sent to the " Wieringermeerffirectie m 
Alkmaar, where a woman official was entrusted with ffie task of exaxmnmg 
the wife on matters of efficiency and cleanliness. Not untfi then ^ 
decision taken. As regards subsequent villages, it is not 
whether these precautions will be observed or whether free immigration 

will be allowed. 

Decentralisation . 

Holland is a small country with towns rather dose to each other ^d, 
therdore, there is Httle room for a satellite towi> fonn of devdopment. 

On the other hand, a numbra: of tommnmties are endeavour^ to-day to 
control decentralisation tendendes within their own braders by ^ 

pi.T'. which provide for neighbourhood unita surrounded by open^pace. 
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Japan. 

On ist September, 1923, an earthquake, followed by a fire, destroyed 
the greater part of Tokyo. On 12th September, 1923. an Imperial E^ct 
authorised the establishment of a special institution for the reconstruction 
of the capital. A Board for the Reconstruction of the Capital was imme- 
diately constituted under the presidency of the Prime Minister, and within 
a short time set up a Town Planning Committee under the control of the 
Minister for Home Affairs. 

A special law was passed and the opportumty was taken to replan the 
City on modem lines, with adequate lines of communication, enlarged 
parks and additional small parks, etc. It was at once realised that realisa- 
tion of the new plan iSiust not be frustrated by previous land ownerships 
and, consequently, the law provided for the exchange of lands and that an 
owner could be required to surrender, free of charge, up to 10 per cent, 
of the area of tis holding, for public purposes such as streets and parks. 

Land-ownership re-adjustment was required over an area of about 7,515 
acres comprismg the main part of the City and a Land Re-adjustment 
Department was set up. For the purpose of re-adjustment, the residential 
land comprising about 5,801 acres was cut up into 65 sections. Compensa- 
tion was paiS when the area of residential land taken for pubhc purposes 
exceeded 10 per cent. For each of the land sectors there was established 
an advisory '' Committee for Land Re-adjustment comprismg persons 
freely and separately elected from among the land owners and lessors in 
the sector. These committees advised both with regard to exchange of 
land and distribution of compensation. After a short period of misunder- 
standing, adjustments appear to have been agreed to readily and it is 
reported that only 50 civil actions were brought to court. It is stated that 
in every case the amount of land required for public purposes exceeded 
10 per cent, and consequently compensation had to be paid for the balance. 
In order to facilitate exchange as an alternative to compensation, tfie 
authorities bought certain areas of land. 

Expenditure in relation to trunk roads (72 ft. or more in width) and 
canals was borne by the State, and in relation to auxiliary roads and 
small parks by the municipality. The street area was increased from 
11*6 per cent to 18 per cent, of the total area of the City. 

The main part of reconstruction was carried out in seven years and 
particulars of this great achievement are to be foimd in an admirably 
illustrated volume “ The Reconstruction of Tokyo," published by the 
Tokyo Municipal Of&ce, in 1933. 

Poland. 

It IS stated that sixty per cent, of the population of Poland is engaged 
in the industry of agriculture, but that the Government is desirous of 
increasing manufacturing industries and has recently established a Country 
Planning Research Of&ce at the Ministry of Finance which has outlined 
main principles for the gradual industrialisation of the country. 

The problem of the large city is not acute as there are, in Poland, 
only five cities with populations exceeding 200,000. 

The location and geographical distribution of existing manufacturing 
industries is said to be unsatisfactory, primarily because, except for the 
mining area in Silesia, it was influenced in the past by -Uie previous 
division of the country between Austria, Germany and Russia. 

Town and regional planning appears to be actively engaged in and the 
policy of the Country Planning Research Of&ce seems to be directed to 
planned distribution of industri^ activity including the industrial develop- 
ment of the central portion of the country, to be followed by industrial 
development to the east and the re-location of industrial centres in the 
west. « 

The general method of planning in the central area is to establish 
industrial strips along lines of communication with new towns at points 
of intersection. In general, the size of future industrial towns is being 
limited tie about 60,000 inhabitants. 
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ADDEND^BY MR. PE^ER TO THE MEMORANDUM ON 
fXANNING IN SOME OTHER COUNTRIES ’’ 

The foregomg memorandum dealt only with examples in countries not 
members of the Bnti* Empure, as it was understood that information 
was de^ed pnmanly tern comitries with a different constituSTS 
ground from our own. Otherwise, attention would have been drawn to 
achievements as toe Nationd Parks of Canada and toe Montreal Metropoli- 
^ Commisaon; <^b^, the newly planned Capital of Australia; Ad<^ 1 mde, 
the first garden city, placed by Colonel Light one hundred years ago; toe 
comprehemive Plannmg Report iot Melbourne; the National Parks of ^uto 
Afnca and the comprehensive regional planning scheme for Witwatersrand, 
embracmg J^annesbnrg and Pretoria; New Delhi, ^the planned Capital of 
the Indian Empire; the planning work now in hand in New Zealand, 
etic., etc. 

There axe, however, in toe eastern parts of toe Empire agencies for 
positive pbxmmg, namely Improvement Trusts, toe operations of which 
, particular interest to toe members of the Royal Commiaion. 
The best known is the Calcutta Improvement Trust. 


Calcutta Improvement Trust. 

This Trust was established by the Calcutta Improvement Act, 191 x, 
It IS governed by a Hoard of Trustee comprising a Chairman appointed 
bj Government, the Chief Executive Officer of the Calcutta Coipora- 
tion, a representative elected by the Calcutta Corporation and two repre- 
sentatives elected by councillors of the Corporation, one representative 
elected by the Bengal Chamber of Commerce and another by the Bengal 
National Chamber of Commerce and five representatives appointed by the 
Local Government. 

The principal officer of the Board is the Chief Engineer, and the stafi 
includes a Chief Valuer Estates Manager, Secretary and Chief Accountant. 

The income of the Trust is derived from the proceeds of the following 
special taxes: — ^Duty on transfer of property, terminal tax, duty on jute, 
the total proceeds of which amounted to 21,26,266 Rupees (^{159,470) in 
the year 1937-S (as compared with 4,74,522 Rupees {£35,590 m the year 
1912-3). The Municipality of Calcutta also makes an annii?il contribution, 
which in 1937-8 amounted to 19,46,898 Rupees (£140, oxy) (as compared 
with 7,37,000 Rupees (£55*^75) in 1912-3). 

In the early years of the Trust a comprehensive plan was prepared 
for the City and this, although subsequently modified in several particulars, 
has been the basis of its operations. 

The Trust buys areas of land both built upon and vacant, widens 
existing roads, lays out and constructs roads, bridges, boulevards and 
parks, and then sells the developed or re-developed land for building by 
private persons, and usually makes a profit. 

Before commencing operations on a proposed scheme the Trust obtains 
the approval of the Calcutta Coiporatiou, While a scheme is in process 
of execution the public streets in the area of the scheme are vested tem- 
porarily in the Trust and maintained by the Trust. When the scheme 
IS completed the streets are handed back to the Corporation in their 
improved form. It is stated that this means in effect that in many cases 
the Trust has taken over from the Corporation a network of narrow 
lanes with all their sewers, water mains, gas mains, etc., and two or 
three years later has handed back to the Corporation a fine modem 
street equipped with improved services and flanked by well laid out 
building plots or reconstructed buildings. 

The Trust has constructed miles of wide roads, many through closely 
built-up areas and in its Annual Report for the year X936-37 it was stated 
that during the course of its operations the Trust had endowed Calcutta 
with open spaces laid out as parks and recre2ition grounds of the total 
area of approximately 320 acres. ^ Mr. M. R. Atkins, C.B.E., M.T.FJ., 
who was for several years Chief Engineer to the Trust, stated in 1936 that 
for many years they had been driving thrmierh the central area at 



the rate of a quarter of a mile a year, through land worth £xo to £15 per 
square yard and having buildings upon it from three to five storeys high, 
which buildmgs they demolished At first there was great opposition 
to the schemes, but that had disappeared when people saw the increased 
values that resulted and the great improvements which were effected. 

In the year 1937-38 Rs.88 lakhs {£660,000) were spent on land acquisition 
and Rs 56.93 lakhs (;f426,975) were received from sales. Any dispute as 
to the price of land which the Trust wishes to buy is referred to a 
tribunal of which the President is a barrister appointed by the Govern- 
ment, presidmg over two assessors, one appointed by the Government and 
one by the Calcutta Corporation. 

Since its incorporajfjion the Board has acquired 1,658 acres of land at 
a cost of 24,88,10,502 Rupees (;f 18,660,790), reduced by sales to a net cost 
to the Trust of 6,76,90,500 Rupees (;£5, 076,787), and engmeering works 
have cost 3,78,19,466 Rupees (:£2,836,459). 

Other somewhat similar Trusts or Boards operate in Hyderabad, Cawn- 
pore, Rangoon, Lucknow, Singapore, and elsewhere. Detailed particulars 
are not to hand but the followmg are a few characteristics: — 

The Hyderabad City Improvement Board has carried out extensive im- 
provements «in the central area of the City and has been responsible for a 
great deal of rehousing. 

The Rangoon Development Trust is said to be in the fortunate position 
of dealing with a city the whole of which was originally, and a great part 
of which is still. Government land. It became State land in 1852 and 
shortly afterwards a lay-out plan for the central area was prepared In 
recent years air survey has been used for planning purposes. 

The Cawnpore Improvement Trust is said to specialise in the develop- 
ment of industrial areas to accommodate the rapid increase of industries 
in Cawnpore, and of residential areas partly for general purposes and 
partly in connection with these industries, 

Singapore Improvement Trust. 

Singapore was first town planned by Sir Stamford Rafiles in 1819. He 
laid down wide streets, secured open spaces and reserved lands for public 
purposes years before they were required. Later generations failed to 
continue his work with the same vision and foresight. Many extensions 
to the original plan occurred haphazardly with little or no regard for the 
future requirements of a growing city. 

In 1927 a Town Planning Ordinance was passed which provided that 
the Singapore Improvement Trust should prepare plans for the whole 
of the town and island of Singapore. It also provided for the amalgama- 
tion and redistribution of holdings for the purpose of carrying out the plan. 
This applied to all holdings whether belonging to private owners or to 
public bodies, and to all Crown land, together with all roads, streets, 
back lanes and open spaces public or private, within the scheme area. 

It was provided that upon notification of approval of a scheme pro- 
viding for a redistribution of holdings, the whole of the area subject to 
redistribution should vest in the Crown and every Crown grant should in 
respect of any land comprised within such area be deemed to be sur- 
rendered to the Crown, and every estate or interest in the land comprised 
m such area derived under any such Crown grant should be extinguished. 
The Crown should then make in favour of each person entitled by the 
scheme to a final holding a fresh grant of the area composed in such 
holding. Every such grant to be made so far as practicable on the terms 
and subject to the conditions on which the person to whom it is made 
held his onginal holdmg. 

Compensation was provided to any individual owner for any special 
disadvantage in the final holding assigned to him under the scheme, and 
conversely any individual owner was^to pay betterment for any special 
advantage in the final holding assigned to him under the scheme. 

Manyj^ important improvements have been carried out by the Trust. 
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APPENDIX V. 

Comparison of Decennial Increases of Population in Greater London, 
WITH Decennial Increases in Great Britain 


(a) Actual Increases of Population, 


Period. 

Inner 

London. 

Outer 

London. 

Total 

Greater 

London. 

Great 

Britain. 


Persons. 

Persons. 

Persons 

Persons. 

i8oi~i8ii 

180,045 

29,210 

209,255 

1,469,164 

1811-1821 

240,188 

32,254 

272,442 

2,121.637 

1821-1831 

2 ? 6,039 

3 L 372 

307,411 

2,169,426 

1831-1841 

293.695 

37.897 

331,592 

2.273,149 

1841-1851 

414,064 

3 L 327 

445.391 

2,282,019 

1851-1861 1 

445.153 

96,832 

541.985 ' 

2,312,167 

1861-1871 

452.902 

210,019 

662,921 

2.943.766 

1871-1881 

568,901 

312,119 

881,020 

3,637,728 

1881-1891 

397.657 

469,488 

867,145 

3,318,160 

1891-1901 

308,313 

639,283 

947,596 

3.971.774 

1901-1911 

— 14.582 

684,538 

669,956 

3.831.450 

1911-1921 

- 37.162 

266,005 

228,843 

1.936,343 

1921-1931 

— 87,520 

811,261 

723,741 

2,063,241 

1931-1937 

— 311,000 

728,000 

417,000 

1,176,630 


(b) Percentage Increases of Population. 


Period. 

Inner 

London. 

Outer 

London. 

Total 

Greater 

London. 

Great 

Britain. 


Per cent. 

Per cent. 

Per cent. 

Per cent. 

1801-1811 

i8-8 

i8*8 

i8-8 

14*0 

1811-1821 

21*1 

I 7'5 

20-6 

17-7 

1821-1831 

20*0 

i 4'5 

19-3 

15-4 

1831-1841 

17-7 

15*3 

17-4 

14*0 

1841-1851 

21-2 

Il'O 

19*9 

12*3 

1851-1861 

i8*8 

30*5 

20*2 

I X * X 

1861-1871 

i6-i 

50*7 

20*6 

12*7 

1871-1881,.. 

I 7'4 

50'0 

22*7 

14*0 

1881-1891 

10*4 

50*1 1 

18*2 

11*2 

1891-1901 

1901-19 I I 

7*3 
- 0-3 

45*5 

33‘5 

16*8 

10-2 

12*0 

10*4 

1911-1921 

— 0*8 

9.7 

3-2 

A .ft 

1921-1931 

— 2*0 

27*1 

9*7 

4*0 

1931-1937 

- 7-1 

I9'0 

t 

5-1 

A V 











Migration of Pbrsons Insured under the Unemployment Insurance General Scheme at July, 1937* 
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APPENDIX VII* 

Iaxes of Wages recognised in Certain Industries and Occupations in the 
Larger Towns in Great Britain at 31ST May, 1939. 



London. 

Provincial Towns. 


^ngtmering. 




Fitters and Turners 

72s. I id. per week 

66s. od. — 77s. od. per week 

Iron Moulders (Sand) 

72s. I Id. „ „ 

66s. od. — 77s. od. „ 

»» 

Engine Shop Labourers . . 

55s. 3id‘ „ „ 

49s. od.— 57s. 9d. 

»» 

Electrical Installahon, 




Wiremen, etc 

Vehicle Building, 

22id. per hour 

i7id. — 2o|d. per hour 


Skilled men 

i9<i. „ „ 

i8Jd. — 2op. „ „ 


Ship Repairing, 




Shipwnghts 

75s. 4d. per week* 

68s. od. — 76s. 6d. per week 

Ship Joiners 

75s. 4d. „ „ * 

68s. od. — 78s. od. „ 

,, 

Labourers... ^ . . 

60s. 4d. „ „ * 

50s. od. — 62s. od. ,, 

,, 

Flom Milling, 




First Rollermen 

73s. od. „ „ 

64s. 6d. — 73s. od. „ 


Labourers 

57s. od. „ „ 

48s. 6d. — 3JS . od. „ 

*> 

Baking, 




Fore Hands 

68s. od. — 78s. od. per week 

6is. od. — 77s. od. „ 

*» 

Table Hands 

60s. od. — 62s. od. „ „ 

55s. od. — 77s. od. „ 

»* 

Furniture. 




Cabinet Makers . . t ,,, d.* per nour 

I7d, — 2od. per hour 


Upholsterers . 

Printing and Bookbinding, 


I7d.— 2od. „ „ 


Hand Compositors (Book 

od. per week 

65s. 6d. — 77s. 6d. per week 

and Jobbing Work). 
Linotype and Monotype 

96s. od. „ „ 

72s. od. — 86s. od. „ 

$» 

Operators (Jobbing 
Work). 




Bookbinders and Machine 

80s. od. „ „ 

65s. 6d. — 77s, 6d. „ 

»» 

Rulers 



Civil Engineering Construction, 



Navvies and Labourers ... 
Building, 

15^. per hour 

i3id. — i5d. pt '' '’ur 


Craftsmen 

2id. „ „ 

17 Jd. — 22 d. „ 


Labourers 


ml-’ - j, ,> 


Tramways. 




Drivers ... 

73s. od. — 82s. od. per week 

5Ss. 6d. — 71S od. per week 

Conductors 

Local Authority Services, 

73s. od. — 82s. od. „ „ 

5 IS. od. — 70s. 6d. „ 


General Yard Labourers 

58s. 8d, per week 

47s. iifd. — 63s. od. „ 

*$ 

(Non - trading Depart- 
ments). 





In London the hours of labour in a full week are 3 hours less than in the provincial 

The wage rates of porters, checkers, carters, permanent way gangers and lengthmen 
in the railway service are higher in London than in the provinces. 
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